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The Honourable Monique Landry, P.C., M.P. 
Minister for External Relations 

200 Promenade du Portage 

Hull, Quebec 

KiA 0G4 


Dear Minister: 


I have the privilege of presenting to you the results of the research 
and discussions undertaken by the Task Force established in October 
1985 by the Honourable Monique Vézina. 


The report takes full account of individual contributions of Task 
Force members, even though, some of them may eventually have certain 
reservations regarding the wording of some of the recommendations 
carried by the report. 


International Development is a difficult and complex subject which 
deserves a much broader and more thorough examination than that given 
by the Task Force members, all of whom are generalists coming from 
widely different environments. 


May you find in this report, at least some answers to the questions 
brought to the attention of the Task Force as well as some directions 
for taking action. 


Let me finally take this opportunity to assure the Minister of my 
greatest reflard and consideration. 


ah ea Ae 


Jean-Claudq Desmarais 
Executive Director 
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TERMS OF REFERENCE 


The Canadian International Development Agency (CIDA) is the principal 
agency responsible for implementing, monitoring and coordinating 
Canada's Official Development Assistance (ODA) programme. It also 
advises the Secretary of State for External Affairs (SSEA) and Cabi- 
net, through the Minister for External Relations, on policies and 


issues related to international development. 


The policy framework within which CIDA operates -- a combination of 
specific targets and general guidelines -- has been developed from 


Government decisions taken over the past two decades. 


To ensure that components of this policy framework remain appropriate 
in light of current and emerging developmental realities, the Minis- 
ter for External Relations has requested that a study group be formed 
to review CIDA and its operations. The Study Group will present 
ideas and recommendations to assist the Minister in refining her 
views on various issues for her participation in the upcoming Green 
Paper and Standing Committee of External Affairs and National Defence 
(SCEAND) reviews of Canada's development assistance programmes and 
policies. It will also examine the feasibility of certain proposals 


to enhance the effectiveness of Canada's ODA programme. 

The mandate of this Study Group shall be to: 

1. examine whether changes to CIDA's current policy framework and 
programme mix and methods are warranted given the need for CIDA 


to remain responsive to the developmental objectives of aid reci- 


pient countries; 


iat 


The 
the 


(5) 


identify new ways to encourage institutions -- both in the profit 
and non-profit sectors -- to increase their involvement in 
international development and to cooperate more closely with each 
other for their mutual benefit, that of aid recipient countries 


and the national interest; 
evaluate any issue or proposal which the Minister for External 
Relations, or the President of CIDA through the Minister, might 


bring to the Study Group's attention. 


Study Group shall inform the Minister for External Relations of 


findings of its work by no later than June 1, 1986.(*) 


The Minister for External Relations 


October 15, 1985 


The submission date was later extended to August 15, 1986. 
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PREFACE 


The Task Force on Canada's Official Development Assistance (ODA) 
Program, established in October 1985 by the Honourable Monique 
Vézina, Minister for External Relations, undertook a process of 
research, study and consultation with a broad range of interested 
parties on the subject of Canadian aid, completing its work in June 
1986. The mandate of the Task Force was to formulate recommendations 
regarding possible adjustments in the policies and methods of 
management of Canadian aid and the most appropriate means for 
effecting the mobilization of Canadians in the service of 
international development. The following report was prepared in July 
and August of 1986 by an editorial committee formed out of the Task 
Force and drawing heavily on contributions made by its members. The 
committee assumes complete responsibility for the recommendations 


that are presented. 


The major challenge facing Canadian ODA over the next few years will 
be to better integrate the various Canadian programs and projects of 
cooperation and to instill in them greater coherence. These programs 
and projects are established by a variety of parties in both the 
public domain (branches of CIDA, Crown corporations, etc.) and the 
private domain (companies, educational institutions, voluntary 
organizations, etc.), as well as international development insti- 
tutions. The specific goal will be to achieve, by means of planning, 
a fair balance between the aid programs which are directed to the 
macro-economic growth of developing countries and those directed to 
grassroots socio-economic development. It will also be necessary to 
strengthen CIDA's programming mechanisms and improve its 
effectiveness as a mobilizer of Canadian resources for international 


development. 


Broadly speaking, the present situation can be described in the 
following manner. While continuing to implement a vast range of 
activities in cooperation and development, CIDA's four regional 
bilateral programs have acquired, primarily since 1980, a mandate to 
develop programming for the countries and regions which Canada 
assists. But these four programs have no direct control over the 
activities and the budgets (which have been growing steadily for the 
past ten years) of the other federal assistance programs which are 
active in the same countries. Furthermore, these four bilateral 
programs are increasingly called upon to work with development 
participants which, in a traditional sense, have always been the 
clients of the other assistance programs. In particular they now 
collaborate with a broad spectrum of not-for-profit organizations 
(which, however, still deal primarily with the Special Programs 
Branch of the Agency); and with private companies which have been 
primarily linked to the Industrial Cooperation Program, as far as 
defining and providing initial financing for commercial or industrial 
types of projects is concerned. Consequently, the bilateral programs 
rely more and more often on the services of volunteer-type 
organizations for the execution of socio-economic development 
projects affecting rural communities in the Third World. Private 
Canadian firms, for their part, are called upon to prepare and obtain 
financing for cooperation projects in the framework of bilateral 
lines of credit, with the agreement of specified beneficiary 


countries. 


The committee believes that CIDA must review its methods of operation 
focussing on both internal coherence and operational effectiveness. 
Concrete proposals bearing on these two areas will be put forth in 


the context of this report. 


v1 


The recent figures published by Statistics Canada indicate that the 
flow of private capital between Canada and the Third World has been 
decreasing over the last years. The conclusion which results is that 
Canada's contribution to international development will have to 
originate primarily in the public sector for many years to come. In 
this context, the successive commitments made by the Canadian 
government -- to guarantee that the volume of our ODA rises 
progressively over the next ten or fifteen years to reach the 
benchmark of 0.7% of our GNP -- begin to appear meaningful. Lees 
important that Canada take all the necessary measures to steadfastly 


draw nearer to this objective. 


While Canadians discuss the methods of managing aid and the best ways 
to mobilize Canadian resources in the service of development, the 
situation of some of the least developed countries (LLDCs) continues 
to worsen and their populations sink further into poverty, indeed 
into misery. Canada's official development assistance to the least 
developed countries presently (1984) amounts to some $650,000,000. 
This report is directed primarily to the questions of management of 
ODA and the mobilization of Canada's private sector. It is therefore 
unable to devote sufficient attention to the specific problems of the 
poorest countries and to the special measures which Canadian 
assistance must consider in their regard. Nonetheless, the new 
management model for ODA put forth here contains all the flexibility 
required to better respond to the specific needs of both the poorest 
countries and the countries whose development processes are further 


advanced. 


The signatories to this report express the hope that the Minister for 
External Relations will, at the very least, find here responses to 
the questions which were brought to the attention of the committee, 


as well as some directions for taking action. 
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INTRODUCTION 


Canadian official development assistance began in the late 1940s with 
contributions to the IBRD and to the UN Program for Technical 
Assistance, followed by contributions to the Colombo Plan in 1950 and 
the establishment of the External Aid Office in 1960. CIDA was 
created in 1968 to provide a broader scope for Canadian efforts in 
international development. This decision matched the expectations of 
a Canadian population prepared to support the efforts of newly 
independent countries in their own national development. The public 
recognized that these countries were grappling with serious problems 
of population growth, rural poverty, illiteracy, etc., which they 
faced with great difficulty considering their meagre resources. 
Official Development Assistance (ODA) is the concrete expression of 
Canada's spirit of generosity and profound sense of international 


responsibility. 


Today, more and more Canadians know that ODA by itself can neither 
foster development nor redress the inequalities engendered by the 
present structure of global economic conditions. They understand 
that it may soon be necessary to take concrete steps to redistribute 
trading advantages -- in particular by granting some concessions in 
the framework of the GATT agreement. The elimination of tariff and 
non-tariff barriers against manufactured and primary goods from the 
Third World represents, at least for some countries, a more effective 
method than ODA of encouraging indigenous development efforts. The 
limitations of ODA make even more imperative the optimal utilization 
of the resources which are deployed on behalf of developing 
countries. Canadians, for their part, are more than ready to play an 
active role and assist in our international cooperation effort. But 
it is up to the government to define frameworks for involvement 
intended to maximize the impact of both private and public 


contributions. It is also the government's role to support public 


education efforts to ensure that Canadians understand why it is 


necessary to reduce our tariff and non-tariff barriers. 


It is clear that no donor country can ignore its own socio-economic 


reality. In the exercise of its mandate to contribute to the 
socio-economic development of Third World countries CIDA -- as the 
manager of ODA -- must be open to the demands and initiatives of a 


broad range of Canadian groups which have the desire and the ability 
to assist Third World countries in realizing their human, 
agricultural, mineral resource and industrial potential. But the 
Agency must be confident that the spirit of these numerous 
initiatives conform to the principal objectives pursued in its 
cooperation programs. CIDA's role should not be~ short-term 
maximization of any type of transfer between Canada and the countries 
receiving its aid. Rather, its role should be to mobilize the most 
appropriate Canadian resources that can make a valuable contribution 
to resolving the problems of the Third World. In this way, these 
countries may become long-term partners of Canada and develop 
economic and other links which benefit equally both their own 


citizens and Canadians. 


Consequently, with regard to the transfer of goods, technology, ser- 
vices or even liquid assets which Canada provides in various ways to 
developing countries, the first question which arises is knowing 
whether the present policies and management methods of ODA work 
effectively toward solving the economic and social problems which 
paralyze the development of the countries receiving Canadian aid. 
The second question is subordinate to the first. It relates more 
precisely to the key position of CIDA as a mobilizing agent for 
Canadian resources in the service of international development. ithe 
can be stated as follows: do our programs of development assistance, 
in their present form, draw the maximum from the range of private 


Canadian agents capable of making a worthwhile contribution? 


The committee has worked primarily in relation to these two major 
questions. The first question refers, in essence, to the diversity 
of development problems in the Third World, to the many formulas of 
aid which need to be set in place, as well as to the administrative 
performance of the primary institutional vehicle for Canadian ODA, 
namely CIDA. The second major question addresses the methods of 
participation of Canadians in official development assistance. The 
analysis of the various aspects of these two fundamental questions 
will lead to a number of hypotheses and recommendations which, it is 


hoped, will advance the discourse on the Canadian approach to ODA. 


PART ONE 
MANAGEMENT AND IMPLEMENTATION OF CANADIAN ODA 


1.1 REVIEWING THE MANAGEMENT STRUCTURE OF ODA 


The structure of the Canadian International Development Agency can be 
summarized as follows: (a) a number of service branches whose 
mandates are to support the President and the actual operational 
programs; and (b) seven (7) operational programs, each of which has 


its own mandate, namely: 


- the multilateral program, whose function is to channel Canadian 
financing -- very considerable sums in this instance compared to 
other donor countries -- to the international institutions and 
organizations and ensure Canada's interests are considered in their 


policies, programs and management; 


- four bilateral programs of regional focus whose mandate is to 
answer the specific needs of the countries with which the Canadian 
Government has decided to maintain significant aid relationships; 
in addition to being responsible for cooperative planning, these 
programs ensure the establishment of development assistance 


programs agreed upon by Canada and the country concerned; 


- two programs whose purpose is to support profit and not-for-profit 
organizations in their respective efforts in development 
cooperation -- namely the Business Cooperation Branch which works 
with private firms, and the Special Programs Division which 
supports the work of NGOs, educational institutions, trade unions, 


etc. 


The seven operational programs were established essentially to 
respond to the demands which arise from various kinds of parti- 
cipants, be they: international institutions (for the multilateral 
program); the governments of Third World countries (for the four 
bilateral programs); or private Canadian groups (in the cases of the 
Special Programs and the Business Cooperation Program). For their 
part, the international institutions supported by the multilateral 
program work directly with the governments of the Third World 
countries which they assist. The same is true of the private 
Canadian organizations, whose initiatives are directly or indirectly 
sanctioned by the same governments. They regularly enter into 
negotiations with the ministries or other public authorities of these 


countries. 


One of the distinguishing features of the four bilateral programs in 
comparison to the other operational programs is their maintenance of 
close and long-term relations with Third World governments. Another 
important difference is the mandate which was granted to them by 
virtue of their regional orientations (Americas, Asia, Francophone 
Africa and Anglophone Africa) to create worthwhile multi-sectoral 
programming for the countries and regions which benefit from 


considerable official assistance. 


In theory, this programming, which is the outcome of negotiations 
between the concerned parties, could be considered valid for the 
entire Agency. In practice, the projects supported by the Special 
Programs and the Industrial Cooperation Program are left to the 
initiative of private Canadian organizations which are not bound by 
this programming. This is also the case for multilateral assistance 
to international development institutions as well as Crown 
corporations such as the International Development Research Centre 


(IDRC) and the Petro-Canada International Assistance Corporation 


(PCIAC), and the cooperation programs established by some provincial 


governments. 


The funds allocated to these other channels of Canadian ODA have had 
a clear tendency to grow more rapidly in recent years than the funds 
made available to the bilateral programs. The budget of the Special 
Programs, for example, which was set at $5,000,000 in 1968, increased 
by $186.6 million in 1984-85, which represents almost 9% of our ODA. 
The envelope allocated to the Business Cooperation Program, presently 
worth close to $40 million, has made spectacular gains over the last 
ten years. FOrwaits) part; ) theyeIDRC shad on Shand $75) million “in 


1984-85, compared to $53.5 million two years earlier. 


This situation, in which the activities of important assistance 
programs spill out of the frameworks defined by the CIDA programs 
which are institutionally responsible for programming, appears rather 
problematical. Far from moving toward greater coherence and 
improvements in the developmental impact of our ODA, this seems to 
encourage a dissipation of our efforts. One of the causes of 
this dispersal of resources seems to be that the responsibility for 
programming was entrusted to branches which are basically operational 
and whose status is equal to that of other operational branches. 
Insofar as Canadian ODA would be better channeled in a more coherent 
manner, it would be advantageous if programming by country or by 
region were developed by an authority which could issue directives to 


all of the operational branches taken as a whole. 


While it would be correct to say that the operational branches can, 
if needed, draw from the whole range of Canadian capability and 
expertise for human and institutional resources which can contribute 
to establishing the development programs they agree to finance, the 
fact remains that these branches have always maintained privileged 
relations with certain types of Canadian participants in overseas 


development. 


For example, the bilateral operational branches have often called on 
the resources of the public or para-public institutions of the 
federal government -- sometimes of the provincial governments -- for 
the implementation of their government-to-government projects. They 
have also worked a great deal with private firms, notably in 
executing infrastructural projects. Up until the past few years, 
they have only called in a small way on the resources of private 
not-for-profit organizations, which mainly deal with the Special 


Programs Branch of the Agency. 


But the situation has developed considerably since 1981-82, mostly 
because of the new policy called "country focus" which consists of 
entrusting to not-for-profit organizations, particularly volunteer 
organizations, the implementation of development projects which 
involve ‘grassroots "groups “or \localeecommuni ties mein = [hirdeaWorld 


countries. 


Keeping in mind the long-standing support provided by the Special 
Programs of the Agency, NGOs and the like have developed an 
institutional presence in a large number of countries and have built 
solid ties with a wide range of partners and local communities. 
Moreover, many of them, starting with the most experienced, began to 
establish themselves as genuine development agents, which is to say 
as parties which, in collaboration with their local partners, are 
capable of defining and implementing credible development projects. 
Funds were then released for participatory projects of this type by 
the Bilateral Branch, which did not hesitate to invite some Canadian 
organizations to create projects which could be integrated into its 
own country programming. These private organizations became, in a 
sense, new instruments for the bilateral program. In effect, there 
waS a convergence of interest insofar as these organizations found 


the funds which allowed them as never before to turn to good account 


their new capabilities, and to do this in conformity with their own 
institutional orientations. (*) After only a few years of this new 
order, several of these organizations now possess far superior 
technical and professional capabilities for intervention than they 


had at the end of the 1970s. 


Through country focus the bilateral operational branches, which up 
until then had essentially taken care to respond to the demands of 
Third World governments, made themselves open, i.e. "responsive," to 
use a term well known within the Agency, to initiatives defined by 
Canadian participants. Traditionally, the bilateral branches had 
considered these participants, whoever they were, as being primarily 
executing agents for projects created by themselves or by their 
governmental partners in the Third World. From the viewpoint of the 
private not-for-profit organizations, the country focus policy now 
appeared to be another program receptive to their financing demands, 
in other words as another special program (except that it was not 


managed by the Agency's Special Programs Branch). 


Furthermore, private Canadian firms have been able to take advantage 
of lines of credit opened up by some of the four bilateral branches 
on behalf of some assisted countries to define and obtain financing 
for their own commercial oor industrial cooperation projects. 


Here again, the Bilateral Branch is seen to have become "responsive" 


(*) The not-for-profit organizations were the first to benefit from 
this new accessibility. Nevertheless, the private firms soon 
exerted pressure to have the privilege of submitting projects to 


bilateral and obtaining its financial support. 


with respect to types of Canadian participants which previously were 
considered to be executing agents. In this case, the lines of credit 
from bilateral have grown in parallel with the Industrial Cooperation 
Program. These lines of credit will undoubtedly not perform double 
service with this latter program, but they certainly remove some of 
its specificity and effect a change in its mandate. In the end, one 
is left not knowing exactly who does what at the Agency because of 


this undesirable competition between programs. 


Other difficulties have arisen in the wake of these new developments. 
The principal problem is that CIDA is required to use bilateral 
approval procedures for these new types of projects (which it 
encouraged in some respect), that is, the same procedures which it 
has to apply to the traditional types of bilateral projects. As a 
result, some community development projects were studied for almost 
two years before the promised funding was actually granted. 
Governments in developing countries are accustomed to these kinds of 
delays, but the same cannot be said for rural communities or people's 
groups in the Third World. They end up not only growing tired of 
Waiting, but also begin to doubt the very credibility of their 
Canadian NGO partners. The same negative effects are experienced by 
private firms involved in development work. Some of them, often with 
financial backing, are ready to take the risk of forming joint 
enterprises with local partners, but all suffer owing to _ the 
administrative bottlenecks and barriers to fast response imposed by 


the bilateral bureaucracy. 


It is believed that each of these two major project categories, 
namely the socio-economic development projects sponsored by 
not-for-profit groups such as NGOs, and the commercial cooperation 
projects, should be the responsibility of separate components of the 


organization. More specifically, the responsibility should be 


entrusted to specialized personnel whose training and experience 
match the requirements and peculiarities of each category. It can be 
said, therefore, that bilateral has done much to open itself to new 
projects, but it has not been provided with the necessary tools to 
manage them appropriately. In fact, from 1981-82 on, bilateral found 
itself more and more often facing Canadian groups which acted as both 
agents of conception and of execution, whereas it was basically 
accustomed to negotiating solely with agents of execution who simply 
set in place its own government-to-government projects. While these 
represent only a small portion of total bilateral projects, the 
malaise continues at present, causing considerable harm to _ the 
operational efficiency and the developmental effectiveness of the 


Agency. 


The preceding pages outline what are considered to be some of the 
major deficiencies in the present structure and functioning of the 
Agency. By their very existence they suggest the principal elements 
which would shape a remodelled CIDA. These elements, briefly stated, 


are the following; 


- first, a central planning and programming body = answering 
directly to the Agency President and whose two major functions 
would be (a) to define planning and operational policy and (b) to 
program Canadian ODA, especially in its non-multilateral 
operations. More specifically, it would be the artisan of country, 
or even regional, programming. As such, it would maintain close 
relations with the Minister of Planning or Cooperation in the 
assisted countries and, in addition, would be charged with 
monitoring and evaluating the impact of its programming. Ideally, 


the latter should be set out for at least a 5-year period; 


ey 


- secondly, a multiplicity of operational divisions formed with a 
view to establishing various categories of projects to pursue 


separate objectives and respond to different needs. 


Three operational divisions must be established: (1) a division 
charged with participatory projects of socio-economic development in 
liaison primarily with Canadian not-for-profit organizations and 
their Third World partners; (2) a division charged with participatory 
economic development projects primarily with the Canadian business 
world and its local Third World partners; and finally, (3) a division 
charged with the execution of projects developed jointly by CIDA and 


its own governmental partners in the Third World. 


The first division would tie in, to a certain degree, with the 
current Special Programs. It would have the task of overseeing 
non-profit projects typically conceived according to a "targetted" 
population: socio-economic development of a rural community or 
people's group, of a pre-cooperative association, or of women in a 
particular setting. It would also have the role of determining the 
commitment of Canadian organizations and their local partners. The 
monitoring and evaluation of the subsidized projects would also count 


among its duties. 


The second division would tie in with the current Industrial 
Cooperation Program, with the difference that it would have an 
expanded mandate including preliminary studies. It would have 
available the tools and funds necessary to study, finance, monitor 
and evaluate projects in industrial or commercial cooperation. The 
objective of its projects generally would be to improve’ the 
competitiveness and profitability of private firms in the MThird 
World by allowing them to benefit from the expertise and technology 


of the Canadian private sector. Joint enterprise projects which are 


profitable in equal measure to Canadian partners and their 
counterparts in the Third World will find particular favour. Lt 
would no doubt be preferable, indeed even necessary, for Canadian 
firms as well as their partners to contribute to the financial 


make-up of these projects. 


The third division would be similar to the bilateral branch as it 
existed around 1970 before country focus and the era of bilateral 
country programming. It would ensure the establishment of 
government-to-government projects, as a rule leaving their execution 
to contracted agents of the division's choice. Projects would be of 
the type for which a provincial, federal and, in certain cases, 
municipal administration in Canada would take responsibility: i.e., 
public services such as road maintenance, harbour installations, 
and water purification. Projects of institutional support for public 
and para-public organizations as well as lines of credit and 
bilateral food aid would also come within the duties of this 


division. 


To completely grasp the flexibility of the organizational model 
proposed here, it is important first of all to note that the portion 
of financing allocated to each of the three major project types will 
vary from one country to another, according to the content of the 
multi-year programming established by the central planning body. 
Only the latter would have an overall vision of the programming for a 
particular beneficiary country. With respect to such a country the 
role of each operational division would consist solely of putting in 
place the portion of the programming for which it is concerned. 
This is why their evaluation functions would be restricted to 
individual projects. The evaluation of the impact of the national 
programming as a whole should revert to the authority which was 


responsible for its conception. 


Finally, it should be understood that the envelope which is desi- 
gnated for a given country for projects of the first operational 
division would be partly reserved for projects already formally 
identified through the preliminary programming exercise, and partly 
allocated to the NGOs which submit projects (to the same division) 
which conform to the broad orientations and specifications of the 
prepared programming. In the first case, the divisional staff would 
limit itself to choosing a committed agency of execution for a 
project previously identified higher up the ladder, whereas in the 
second case it would be up to the staff to study project proposals as 
well as to appraise the operational capabilities of the submitting 


organization and its local partners. 


The business and industrial cooperation division would operate accor- 
ding to a similar model, but it would proceed differently from the 
third to the extent that government-to-government projects of a 
public service or other type would all be well identified at the 


joint programming stage. 


In view of the importance granted to the mobilization of the Canadian 
private sector and to its own development initiatives in the delivery 
of Canadian ODA, and of the essential role that Third World states 
increasingly accord to their own private sectors in their national 
development plans, CIDA (or, more precisely, its central planning 
body) should ensure that the major portion of the envelopes planned 
for cooperation projects of the first and second categories be 
administered in a way that is not overly directive (to the extent 
that it suppresses the initiative of the private sector or poses 


impediments to it). 


1.2 SOCIO-ECONOMIC PROJECTS AND INDUSTRIAL DEVELOPMENT PROJECTS 


An aid program designed for one country cannot necessarily be trans- 
ferred to other states in terms either of its objectives or its 
methods. One need not point out that Cameroon or Colombia are not at 


the same levels of development as Mali or Bolivia. 


There are two major groups of developing countries. Broadly 
speaking, these are the least developed countries (LLDCs) and the 
other developing countries. The first are states whose national 
economies have not really begun their take-off. Indeed, they remain 
ravaged by food deficits, deteriorating rural conditions, an 
over-dependence on two or three export products, etc. The second 
group are states which enjoy certain attributes (natural resources, 
geographic setting, human resources) and which have made a good deal 
of progress in the areas of social and agricultural development. 
Therefore, they increasingly concern themselves with carving out a 
place in the international trading network to sell their 
manufacturing production (agro-industries and textile industries in 


particular), or their mineral and other resources. 


1.2.1 Aid to the Least Developed Countries 


The countries in the first group still have a long way to go before 
they can profitably fit themselves into the international trading 


network (and, eventually, become attractive trading partners for 


Canada). In particular, they must: endeavour to achieve food 
self-sufficiency and agricultural surpluses; improve their 
production techniques; safeguard their agro-ecological potential; 


ease the work burden borne by women, particularly rural women; make 
significant inroads on illiteracy, basic health care and preventive 


medicine; and strengthen their ability to manage their states. Many 


of the development efforts to be undertaken are in fact the 
equivalent of what have been called in the past initiatives in the 
war on poverty. We have chosen, however, to speak of grassroots 
socio-economic development. In rural areas, for example, except 
perhaps in regions where large landholdings are the norm, the 
peasants almost always have some local resources, which, with some 
support (training, peasant organization, small-scale finance, basic 
infrastructures) can be profitably developed and produce enough 
revenue to make a considerable improvement in village and family 
living conditions. Even in disadvantaged urban areas there are 
resources, skills, and a spirit of initiative and creativity which 
are trying to emerge and which must be encouraged by many small 
support projects of the kind that Canadian NGOs establish with their 
local partners. In view of the immensity of the needs to be 
satisfied and the inadequate means of the less developed countries, 
the largest proportion of official development aid given to these 


countries must be channelled to the aforementioned areas. 


At the macro-economic level, it is conceivable that the least devel- 
oped countries have amongst their objectives an interest in 
increasing the linkages between their national economies at a 
regional level. When domestic markets are so small as to make the 
realization of viable enterprises questionable, inter-regional trade 
may offer a solution and should be encouraged. This will permit 
these countries to develop complementary activities, especially in 
the area of small job-creating industry, and build larger internal 
markets for a number of essential basic manufactured goods. These 
countries need to secure for themselves the minimum in the way of 
an industrial base, and they should be supported in this effort. A 
portion of Canadian aid to the less advantaged countries should be 
earmarked for this goal, the exact proportion depending on the 
particular conditions of each beneficiary country. Preferably, this 


aid should take the form of industrial cooperation projects based on 


a partnership between small local enterprises and small- and medium- 


size Canadian businesses. 


The third facet of Canadian aid to disadvantaged countries should 
relate to strengthening governmental and quasi-governmental insti- 
tutions. This means seeing that the governmental agencies and the 
public services of these countries become better agents’ of 
development and use more effectively the very limited resources which 
are at their disposal. If examined from this perspective, the 
financing of a technical school or the construction of a highway by a 
Canadian company are measures, which although essential for 
development, are still only part of the developmental process. There 
must in addition be a complementary technological transfer. As a 
development agency, CIDA must involve itself more in providing 
support projects for public institutions in assisted countries. 
Other kinds of projects (food aid, lines of credit) can be fitted 
into this framework of government-to-government intervention, but 
they must be integrated in an overall plan which can take into 
account other kinds of initiatives in cooperation envisaged by Canada 


for the same country. 


1.2.2 Aid to More Advanced Countries 


With regard to the newly industrialized countries (NICs) and those 
which are about to become members of this club, a similar, 
integrated, three-part approach can be applied, but in different 


proportions and with different contents. 


The types of NGO projects directed to basic socio-economic develop- 
ment in rural or urban settings are still necessary in these NICs, 
even if the overall living standard and the public services available 
to the population (health, education) are very much superior to those 


in the less advanced countries. Some rural zones and some urban 


areas in these NICs suffer from conditions which are much worse than 
those which prevail in some other developing countries. This poverty 
stands out in the NICs because it is seen against a background of 
pockets of prosperity; i.e. the opulence of the political and 
economic elites, and the relative well-being of the middle class and 


salaried workers. 


Government-to-government projects in the NICs can still be justified 
up to a point, even when there is not the same degree of need and 
when more flexibility will no doubt have to be introduced in managing 
these projects. These countries benefit from more diversified and 
experienced human resources than the less developed countries. Some 
of them are regarded as being as well managed as many Western 
countries. The difficulties experienced by their governments can be 
blamed in part on a lack of technical and financial resources: to 
develop, modernize, and indeed even to restore their urban 
infrastructures; to improve social conditions; to outfit institutions 
of higher education; and to stimulate natural resource prospecting. 
Canadian ODA can operate in these areas. CIDA should strive to put 
these countries in contact with private or public Canadian expertise 
and provide a portion of the necessary financing. More generally, 
these countries are grappling with debt problems and deficits in 
their balance of payments which drain their national economies The 
deficits result from infrastructural investments made in recent years 
which have not provided the anticipated returns and from _ the 
increasingly difficult sale of their products in an international 
market thrown off course by, among other things, protectionism and 
the international development crisis. Programs such as lines of 
credit make sense in this context, as long as they actually serve to 
stimulate national production and serve as a component of a coherent 
industrial cooperation strategy. In a general sense, one of the 


attractions of government-to-government projects is that they give 


Canada more negotiating leverage in influencing the national 


development policies of beneficiary countries. 


Industrial cooperation should be the favoured form of aid to 
these countries, considering the capacity possessed by their 
businesses for assimilating Canadian technologies. The ideal formula 
seems to be a partnership between local and Canadian entrepreneurs, 
each bringing its portion of the capital needed to establish joint 
enterprises, and CIDA stepping in with another portion. Other less 
ambitious formulas are, however, liable to be taken up by Agency 
planners, such as programs financed by CIDA in management support or 
technical assistance to local small- and medium-size businesses in 
particular industrial sectors. The general objective of industrial 
cooperation with the newly industrialized countries is to help them 
develop their export capacities so they can improve their balance of 
payments, while at the same time encouraging job creation. Ideally, 
this support should extend to opening the Canadian market to the 
goods manufactured in the context of these industrial cooperation 


projects. 


The comparison of the two major categories of developing countries 
highlights different valuations regarding what forms and vehicles of 
aid to favour and which clients to target. An exhaustive comparison 
of countries in the same category would in turn reveal considerable 
deviations from the norm in relation to the model of reference. This 
leads us to the process of country programming which was questioned 


earlier. 


1.2.3 Separation of Types of Project 


If we set aside cooperative projects, which are negotiated and 


defined directly by government to government, we are faced with two 
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major classes of project, regardless of which country they are 
established in. Some are undertaken by private Canadian not-for- 
profit organizations (socio-economic development); the others are 
carried out by private Canadian business (economic development and 


job-creating projects). 


The question which arises is to know to whom these different types of 
projects should be referred by their Canadian initiators for approval 
and funding. Equally unclear is which authority will oversee 


monitoring and eventually undertake an evaluation. 


As was implied earlier, it is necessary to exclude from the outset 
the authority responsible for general programming. The capabilities 
required for evaluating the project files and the operational abili- 
ties of the organizations which put forth these projects, as well as 
those of their partners, are different from those which are necessary 
for programming. Moreover, it is out of the question that the same 
authority could be charged with the approval, monitoring and evalua- 
tion of both industrial development projects and basic socio-economic 
development projects. The objectives foreseen are too different. 
The ideal solution would seem to be that which was briefly presented 
in the previous section, namely to establish a multiplicity of 
operational divisions whose duty is basically to implement 
development programs already designed by a separate programming 


body. 


1.3 PRIVATE CANADIAN PARTICIPATION 


Canadians were at work in the Third World well before the establish- 
ment of the Canadian program of official development aid. These 
people worked principally in religious or humanitarian movements. 
The business world was also involved, particularly in the commercial 
banking and natural resource industries in the Caribbean and Latin 


America. 


The estalishment within CIDA of special programs for not-for-profit 
organizations and business firms provided an important stimulus for 
the participation of Canadians in international development. The 
participation of the private sector in setting up bilateral aid 
programs gave a new impetus to this activity. The pool of 
participants has expanded considerably over the past few years. It 
is clear that interest in international cooperation is presently on 


the rise in almost every region of Canada. 


A number of organizations -- from both private entreprise and the 
not-for-profit milieu -- have been collaborating with CIDA for many 
years and have acquired broad experience in a particular Third World 
region, or in several regions. Other organizations are newly arrived 
on the international cooperation scene. Nonetheless, they too have 
developed worthwhile products or capabilities for use in these 
regions. The expectations vis-a-vis CIDA of these two types of 
participants in development are quite distinct. The first group has 
contacts with many counterparts in the Third World and often has 
access to the governments of these countries. They have become 
capable of preparing development projects of small, medium or large 
scale, depending on the circumstances. They expect CIDA to act 
primarily as a financing agent for their projects. The second, less- 
experienced group of development participants call for CIDA to play 


its role as a development agency, i.e. that it work with Third World 
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governments to create programs and projects likely to require the 


particular products or expertise which they have developed. 


Private Canadian participation in Canada's overseas cooperation 
efforts has for several years revolved largely around the theme of 
partnership. One hears of partnership between CIDA and_ the 
private firms, between CIDA and the NGOs, and even of partnership 


between private firms and not-for-profit organizations. 


The first observation to make in this regard is that genuine 
partnerships begin by establishing themselves not between two 
Canadian parties but between a Canadian partner and a local partner. 
These kinds of links are quite natural if one considers, for example, 
the cooperative relations which exist between Canadian credit unions 
and counterpart savings organizations in the Third World. Canadian 
small- and medium-size businesses continue to discover more common 
interests with enterprises in the Third World. Our NGOs, for their 
part, are in contact abroad with national NGOs, popular groups or 
rural communities. This is the best method of proceeding, that 
partners choose each other according to their orientations. CIDA 
has its own bilateral partners, which are the Ministers of Planning 
or of Cooperation in the assisted countries. An intergovernmental 
partnership can itself lead to other partnerships, for example, 
establishing a collaboration between Canada's Ministry of Agriculture 


and its counterpart in another country. 


The second set of observations relates to the question of partnership 
between different Canadian parties. Various forms of association are 
theoretically possible. Two private firms could very well join 


forces, to ycarry) cut a project, the, first” Contributing tts mrield 


experience, the second offering its expertise in some highly 
specialized area. This’ type’ sof” "srtuation “"dees voccur = quice 
frequently. Equally, one could envisage an association between 


not-for-profit organizations along the same lines, with the more 
experienced group again playing a training role.(*) But one hears 
more and more of partnership between private firms and voluntary 


organizations. 


This prospect has been put forth with respect to the so-called 
"multi-faceted" development projects which combine a_ technical 
execution component and a training component. This model would see 
voluntary organizations responsible for training within the scope of 
projects carried out by private enterprise. At first glance the 
formula seems attractive. However, it is met with a great deal of 
reserve, indeed, with suspicion, by the voluntary organizations 
consulted on this question. They are reluctant to provide 
bargain-rate work on projects which are centred too exclusively on 
technology and infrastructure as vehicles of development. Moreover, 
some voluntary organizations have developed their own expertise in 
fields which were formerly the reserve of CIDA or of private 
entreprise: e.g. in project management, rural engineering, agronomy, 
and construction. These agencies have become capable of injecting a 


technical element into the projects which they help to put in place. 


The much-vaunted formula of partnership between private firms and 

not-for-profit organizations appears to be, therefore, to a certain 

degree, problematical. It would be in CIDA's interest to allow 

Canadian partners to choose each other, rather than encouraging 

marriages of convenience which show no good prospects for the 

future. 

(*) Note that strictly bilateral projects, i.e. those for which the 
Agency would be held responsible, could also provide an 
opportunity to involve executing agents who are less familiar 
with developing countries, and which would give them the chance 


to create their own overseas networks. 
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It should be restated that these two types of development partici- 
pants follow different orientations. The objective of voluntary 
organizations is neither to make a profit nor to pay exorbitant 
salaries to their professionals and field agents. Certainly they 
require competent staff, but their objective is to do development 
work in areas which have a significant social component: training, 
organization, and popularizing work -- normally in league with 
grassroots communities and popular groupings. Their voluntary aspect 
(the fact that their personnel, often as competent in their fields as 
their counterparts in other institutional settings, accept lower 
salaries than those paid in the private and governmental sectors) 
allows them to achieve worthwhile results at relatively low cost. A 
private Canadian firm can certainly carry out the draining of a swamp 
Or repair’ rural roads, «but sit ewould@ibe. impractical for eiitee.o 
undertake a project such as training and organizing a group of rural 
farmers. The impracticality for private firms lies in the delays 
involved in any venture in community animation and its own very high 
operational costs; at the most it might be able to put together a 


small team of specialized technicians. 


In financing socio-economic development projects, CIDA would, in 
principle, have to fall into line with the actual operating costs of 
voluntary organizations. The opportunity for profit making from the 
activities in this area of cooperation opens the way to all sorts of 
distorting effects -- notably, to the appearance of false NGOs. 
Insofar as the contribution made by voluntary organizations to 
international development is highly valued and irreplacable, CIDA 
should guarantee them a future, and this future will necessarily 


involve some frugality in the allocation of their budgets. 


The question of partnership also arises in relation to the participa- 


tion in international development of para-public organizations 


(hospitals, universities, colleges and technical schools) and 
institutions of an associative kind (unions, cooperatives). These 
are another variety of not-for-profit organization. In comparison 
with voluntary organizations, their staff are generally paid at 
levels closer to those in the private sector. They also normally 
claim higher administrative costs compared to voluntary organiza- 
tions. Their initiatives in cooperation are welcomed if they have a 
social concern rather than a solely private interest, and inasmuch as 
they represent an international application of a national vocation. 
These types of projects are often considerably spread out over time. 
They generally focus on launching processes of institutional 
development. Here again the principle of partnership -- in other 
words cooperation between institutions which are pursuing the same 
ends -- is a helpful criterion. It is difficult to see, for example, 
how the aviation department of a Canadian college could be granted a 
mandate to reorganize the management of an airport or an airline in 
the Third World. Its mandate abroad should not differ substantially 
from the one it has in Canada. For instance, it might help a 
counterpart institution train pilots, personnel, etc. It should be 
kept in mind that partnership between para-public or associative 
organizations must be built on the basis of a spirit of community 


service. 


While it may be true that by further strengthening their overseas 
links Canadian firms and non-profit organizations will contribute 
more effectively to international development, it should, however, be 
underlined that these private sector partnerships are not panaceas. 
CIDA itself has its own partners, which are public institutions. 
This is why it cannot totally hand over to third parties the 
management of its own projects of cooperation. In government-to- 
government projects of the public services type, among others, it is 


important that the Agency affirm its presence and preserve, if 


not the management, at least the direct supervision of the Canadian 
portion of the operations in cooperation. Finally, let us note that 
intergovernmental partnerships represent one of the best guarantees 
for all existing or future partnerships between the private sectors 


in Canada and the Third World. 


1.4 THE DIVERSITY OF DEVELOPMENT PROBLEMS AND THE NEED FOR PLANNING 


In Canada, officials in ODA circles are fully conversant with the 
diversity of development problems and of the need to adapt aid 
programs to the particular circumstances of the assisted countries. 
Valuable efforts have been made in this area with regard to the 30 or 
so countries which are the object of a periodic multi-year program 
planning exercise (category I, "core" countries in which bilateral 
assistance is concentrated). The category II ("non core") and III 
("visible presence") countries, for their part, are not usually the 
object of any process of this kind, except in a regional context. As 
far as concentration countries are concerned planning has been 
established in accordance with a general framework which consists 
essentially of a statement of sectoral priorities considered to be 
generally applicable. The areas of sectoral emphasis at CIDA since 
the beginning of the 1980s are agriculture and food, energy, and 
human resources. These priorities were settled on according to 
areas which were perceived at that time to be overall priorities in 
terms of Third World needs and in which Canada had acquired a 


reputation for excellence. 


The majority of persons consulted both within and outside CIDA 
recognize that the Agency has not produced orientation documents 
which are clearly enough articulated, with the exception of a few 
studies of very general scope. and internal reports oon_ the 
concentration countries, One would look in vain for a coherent 
account of aid policies applicable to regions such as Eastern Africa 
or Southeast Asia, which, notwithstanding, are areas that have 


benefitted from significant Canadian aid for many years.(*) 


(*) Documents entitled "A Long-Term Solution for the Sahel" as well 
as internal studies on ASEAN, the Commonwealth Caribbean and 
Central America are the main exceptions. There also exist as 


well sectoral studies of a general nature. 
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Understandably, this weakness of CIDA has an effect on its role as 
mobilizer of Canadian resources in the service of international 
development. There is a shortage of widely distributed documents to 
which various private development agents, existing or yet to be 
established, can refer. The information does, of course, exist, but 
it must be sought after at the headquarters of the Agency; moreover, 
the information rarely finds its way beyond a relatively small circle 


of initiates. 


It is recommended in this regard that 


the Canadian International Development Agency take the necessary 
steps to better inform Canadians about the aid policies which it 


applies to the various regions and countries of the Third World. 


(Recommendation # 1) 


In view of the rising interest and the growing experience of the 
Canadian private sector in all that relates to the Third World, it is 


recommended as well that 


individuals, firms, institutions of higher education and private 
organizations in this country have a greater role in the prepara- 
tion of aid policies. (Recommendation # 2) 


An examination was made of the geographical and sectoral apportion- 
ment of the financial commitments made by the bilateral program of 


CIDA between 1977 and 1985. The data came from project-by-project 


registrations in the management information system (AIDIS) of 
bilateral. This step was undertaken in view of a number of 
objectives, among which were the following two: a) to gain a 


knowledge of the configuration of bilateral aid by geographic region 
and by sector of involvement, and b) to grasp the sense and the logic 
of the readjustments and reorientations that might have occurred. 


Three periods of three 


years each were distinguished, i.e. 1977-79, 1980-82, and 1983-85. 
We shall present only the broad outlines of this inquiry, directing 
attention to the 1977-79 and 1983-85 periods. This approach will 


allow some highly significant factors to be brought forth. 


From 1977 to 1979, the principal characteristic of the bilateral aid 
program was the following; the programming foreseen for the various 
beneficiary regions clearly differed from region to region according 
to its dominant sectoral characteristic. Thus, for example, the aid 
granted to Central America was directed primarily toward forestry, 
while the dominant sectoral characteristic for India was hydraulic 
infrastructure, supplemented by food aid and the opening of lines of 
credit. The aid allocated to the Sahelian countries of Western 


Africa focussed essentially on transportation and formal education. 


This diversity of programming can be explained by the autonomy of the 
program branches within CIDA. The directives then in force (1977-79) 
required that the better part of bilateral aid be chanelled toward 
the most disadvantaged populations of the Third World. Considering 
the general bearing and scope of the projects put in place at the 
time, it would not appear that this policy was vigorously applied. 
In another respect, the heterogeneity of programming could have been 
a positive element inasmuch as it reflected a solid appreciation of 
the diversity of development problems. Unfortunately, it is not 
clear that this was always the case. The priorities settled upon for 
the Sahel, for example, (transportation and formal education) do not 
seem to fit in entirely with the problems of drought, deforestation, 
and fallen agricultural production experienced by these countries 


over the last decade. 


The pattern of bilateral disbursements for the 1983-85 period - 


itself the resultant of decisions taken three to five years earlier - 
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reveals a marked tendency toward the homogenization of aid programs, 
which henceforth were dominated in all the regions as a whole by 
lines of credit, food aid and infrastructure (transportation and 
energy primarily). Agricultural aid holds a declining position, and 
even it was directed more toward infrastructures (silos, etc.) than 
toward food production as such.(*) As for the energy sector, very 
little attention was given to new and renewable energy forms. 
Surprisingly, the configuration of bilateral aid does not appear to 
conform truly to the standardizing directives announced by CIDA at 
the beginning of the decade: priority to agriculture, energy and 
human resources. The homogenization of aid policy seems to take the 
opposite course of policy which should adapt itself carefully to the 


diversity of regional and national development problems. 


This summary judgement requires, however, certain qualifications. 
Behind the apparent homogeneity created by the body of big-budget 
projects, one notices, beginning in 1983, a myriad of small country 
focus projects sprouting up which are concerned with new kinds of 
priorities, ones which go further toward the major priorities set out 
in 1980: that CIDA concern itself more and more with protection of 
the ecology; and that projects, right from their conception, be 
further "targetted" in favour of women and disadvantaged groups. 
Despite being marginal efforts, these cross~-sectoral preoccupations 


are a very positive aspect of the 1983-85 period. 


(*) CIDA does not have the human resources that are necessary for 
large-scale involvement in this area. Nonetheless, agronomic 
research is supported by CIDA's multilateral branch, and by the 
International Development Research Center (IDRC). In terms .of 
bilateral disbursements as such, the proportion taken by 


agriculturer declined from 20.4% (19i7=79) eto 153 ee s—s5 


For their part, the homogenization of bilateral aid and the gap which 
seems to exist between it and the major sectoral priorities of 1980 
can be explained on the one hand by the shortage of personnel, and on 
the other hand by the directives issued in 1981 by the federal Cabi- 
net to the effect that CIDA turn further toward lines of credit 
(potash, fertilizer, etc.) to help some countries confront the 
growing deficits in their balance of payments. At first primarily 
applicable to the category II countries on the Agency's eligibility 
list, the directives soon began to have greater effect on Category I 


countries known as "core" countries. 


In its programming process CIDA must do more than set forth major 


sectoral priorities. It is recommended that 


the Agency bestow on the _cross-sectoral concerns (ecological 


conditions, population programs, women and development) all_ the 
attention which they deserve, and that it demonstrate a_greater 


concerns for coherence) sin) integrating, its different approaches’ to 


development. (Recommendation # 3) 


This programming process should focus on the volume, the content and 
the planning of Canadian cooperation in any given country which is 
chosen as a place for major involvement. In some cases, for example 
in certain regions of Africa or the Caribbean, there would also be an 
advantage in establishing programming of a regional scope, to the 
extent that, beyond language differences, the same problems occur 
from one country to another: restricted size of local markets, 
inadequacy of communications and transportation infrastructures, etc. 
This regional perspective has the advantage of opening the way to 
initiatives in economic integration which could be fruitful in 


the future. 
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National programming will necessarily be elaborated in consultation 
with the beneficiary countries. CIDA programming should take 
account, on the one hand, of the national needs and priorities of 
these countries, and, on the other hand, of the Canadian resources 
which can be usefully mobilized. It should be the outcome of a 
multi-year agreement for country-to-country cooperation specifying 
the commitments and obligations of one party to the other, as well as 
the various organizations and groups giving and receiving aid. These 
agreements would be valid for five years or more and be open to 
revision every two years. On the Canadian side, these agreements 
should establish not only the overall amount of aid and its annual 


breakdown, but also the portions which might be foreseen for: 


- Strictly bilateral (government-to-government) projects; 
» socio-economic participatory projects; 


« commercial-economic participatory projects. 


Participatory projects should be understood as joint ventures 
involving a private Canadian partner and a local, i.e. Third World, 
partner. These projects would not necessarily be defined in advance, 
save for their most general aspects. They should conform to the 
major orientations and specifications of the cooperation agreement. 
Obviously, with respect to countries and regions subject to 
programming, there would be no question of granting complete 
latitude to private Canadian organizations and their local partners 


in identifying projects. 


For Canadian ODA, joint development of national programming is 
the best way of taking account of needs, but also of participating in 
the development of the socio-economic potential of the Third World 
countries to which Canada chooses to bring its aid. The main advan- 


tages of this approach are found at two levels. In the first place, 


Canadian involvement would fit into a national master plan, 
which would also make note of specific contributions from other donor 
countries.(*) In the second place, the body of Canadian involvements 
as a whole, including those of both the public sector and of the 
not-for-profit and commercial private sector, would benefit to a 
considerable degree in coherence and developmental impact 
through synergies, multiplier effects, etc. ECGrmeL tSiwapainc eeithe 
beneficiary country would know that it could count on Canada to 
support a particular aspect of its own development program in a 
particular region over a certain number of years. In a more general 
way, due to these joint programming processes, Canadian ODA will be 
able to adjust much more adequately than it has up until now to the 


diversity of national conditions of development in the Third World. 


The approach which is proposed here is very demanding. It would 
require CIDA to undertake important negotiations with a broad range 
of countries. It is clear that this puts a limit on the number of 
countries which would benefit from a well-articulated Canadian aid 
program. The report will return to this question further on. What 
is essential to appreciate at the moment is that Canadians are truly 
concerned with the developmental impact of their aid on Third World 


countries. They appear ready to agree that a greater portion of the 


(*) From the viewpoint of the beneficiary country, the ideal, 
however, would be to hold discussions which bring all of its 
principal financial supporters together at the same table. 
Canada has generally played an active role in the framework of 
consultative meetings of donor countries organized by bodies 
such as the UNDP and the World Bank. CIDA's country programming 


should take account of the conclusions of these bodies. 


non-multilateral funds at CIDA's disposal be invested in these 
country-to-country planned aid programs which give greater visibility 
to the Canadian source. It is also considered that Canadian ODA can 
be more effective than that delivered through some multilateral 


organizations. 
Consequently, it is recommended that 


Canada disburse the bulk of its aid in the framework of country- 
to-country programming which, among other things, sets out the 
volumes of funding for the three major project categories and 
clarifies the orientations to be pursued in each of these 
categories. (Recommendation # 4) 


PART TWO 
POLICY DIRECTIVES AND ADMINISTRATIVE RULES 


2-1 INTRODUCTION 


We have emphasized that Canadian ODA has the dual objective of 
international development assistance and mobilization of Canadian 
resources in the service of such development. We now ask how well 
the Agency has carried out its two mandates and formulate some 
general recommendations. Up to this point we have studied the 
structure of CIDA and the functioning of the non-multilateral 
cooperation program. We have identified some important shortfalls 
and proposed the draft of a more coherent and efficient 
organizational scheme which we shall examine in greater detail in the 
finalesesectioneS of @ the “report. We stressed the necessity of 
strengthening the programming mechanism of the Agency. Finally, we 
suggested that it would be advantageous to establish three 
operational divisions charged with setting up projects from a 


partnership perspective and with a variety of goals. 


The volume of ODA and the form which it takes are in large measure 
the result of numerous compromises among the demands of different 
political and administrative levels. CIDA does not have final 
control over the directives which originate directly from the 
Cabinet, from the Treasury Board or from the public service. We ask 
to what extent these rules allow the Agency to achieve its two major 
objectives, an inquiry which will lead to further recommendations. 
Some of these rules appear inhibiting to the extent that the overseas 
environment in which Canadian development cooperation occurs is less 


predictable than the Canadian milieu. 
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Particular attention has been directed to the following aid policies 


and administrative rules: 


- policies related to the volume and allocation of the available 
budgetary envelope; 

- policies related to the eligibility of countries for official 
Canadian assistance; 

- policies related to tied aid; 


- current administrative rules and budgetary control measures. 


The following sections examine separately each type of rule in the 


same order as they have been presented above. 


2.2 VOLUME AND ALLOCATION OF ODA 
2-2-1 Volume of Aid 


In 1970 the United Nations adopted the recommendation of the Pearson 
Commission (1969) which called for the developed countries to devote 
0.7% of their GNP to official assistance for international devel- 
opment. Canada subscribed to this objective without, however, tying 
itself to a precise deadline. Particularly since 1975, Canada has 
gradually increased the portion of its GNP which is allocated to 


ODA. (*) 


In 1983, the Canadian Government announced that our country would 
reach the threshold of 0.5% by 1985, adding that "best efforts" would 
be made to attain the objective of 0.7% by 1990. Successive 
adjustments were made to the last declaration of intent in 1984, 1985 
and a third time this past February. Canada's commitments now stand 
as follows: 0.5% from now until 1990, 0.6% by 1995, and 0.7% by the 
year 2000. 


In view of Canadian economic conditions, the reasons behind this 


revision can be appreciated. However, it is recommended that 


the Canadian Government take the necessary measures to systemat- 
ically achieve the objectives announced last February to contribute 
0.5% of Canada's GNP to ODA from now until 1990, 0.6% by 1995, and 
0.7% by the year 2000, while ensuring that a high level of quality 


is maintained in our present assistance to developing countries. 
(Recommendation # 5) 


(*) In 1984-85, ODA represented 0.49% of the Canadian GNP. 


ae 


2.2.2 Aid for the Least Developed Countries 


With respect to the allocation of aid among developing countries, 
there are two rules -- one official, and the other internal. 
A few years ago, the Canadian Government committed itself before the 
General Assembly of the United Nations to devote 0.15% of its GNP to 
the least developed countries (LLDCs). In this respect, our 
performance was roughly 0.13% for 1984-85. As well, it was agreed in 
1981 that the four bilateral programs would allot up to 80% of their 
envelopes in favour of the “low income" countries using a definition 
which included not only LLDCs but also some middle-income countries 
whose GNP per capita is less than $625 US (1978). A study of 
bilateral disbursement for 1984-85 reveals that about 77% of the 
envelope of the four bilateral programs was devoted to less developed 
countries taken as a whole. The 80-20 split is an internal rule of 
CIDA's bilateral sector which was approved by the Cabinet in 1975.(*) 
The norm of 0.15% of the GNP for the 36 countries -- primarily 
African -- which have been described as "least developed countries" 
(LLDCs) by the United Nations is an altogether different matter. 
This is an international commitment made by Canada of the same order 


as the principle of 


(*) There are other unofficial splitting agreements among the four 
bilateral programs concerning the regional breakdown of the 
entire bilateral envelope. It is understood, for example, that 
Francophone Africa must receive as much as Anglophone Africa, 
that the portion for Africa should be equal to that for Asia, 
etc. In addition, it was formally decided in 1981, and 
reaffirmed in 1985 by Prime Minister Brian Mulroney, that aid to 
West Indian countries which are members of the Commonwealth 


would double between 1982 and 1987. 
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reaching 0.7% of the GNP for all of Canada's ODA by the year 2000. 
These are in fact the two major declarations of intent which bind 


Canada in relation to developing countries. 


It is recommended that 


aid_to the least developed countries (LLDCs) account for 0.15% 
of the GNP in upcoming years in the very near future. 


(Recommendation # 6) 


The 0.13% of the GNP devoted in 1984-85 to the LLDCs amounts to some 
$545,000,000. More than half of these funds came from CIDA's four 
bilateral programs which together accounted for roughly 34% of 
Canadian ODA in 1984-85. The multilateral program (32.8% of ODA in 
1984-85) and the other cooperation programs of the agency provided 


the rest. 


In order to channel 0.15% of its GNP to the LLDCs beginning in 
1984-85, the Canadian Government would have had to direct 
$630,000,000 to these countries, rather than $545,000,000, which 


would have required an increase of some $85,000,000. 


According to the calculations for Canada of the Development 
Assistance Committee (DAC) of the OECD, the proportion of 
multilateral funds actually directed toward the LLDCs was 29% of all 
the contributions from donor countries. As for the budgetary 
envelope of the bilateral programs, this proportion was 32% in 
1984-85, according to data in CIDA's annual report for that year. 
The proportion of multilateral funds allotted to the LLDCs is 
therefore less than the bilateral sector's allotment to the same 


countries. 


In order to honour its commitment, Canada would have had to raise 


considerably its bilateral contributions to the LLDCs. This outcome 


reece 


could be achieved by means of two complementary measures: (a) by 
raising substantially the proportion of bilateral funds directed 
to the LLDCs, and (b) by increasing slightly the portion of 


Canadian ODA allotted to bilateral programs. 
It is recommended that 


Canada's multilateral contribution be reduced to 30% of our ODA 
by 1987-88, that the funds which are thus made available be trans- 
ferred to the bilateral sector, and that the contribution of the 
bilateral programs to the least developed countries be raised to 
40%. (Recommendation # 7) 


2.2.3 Forms and Mechanisms of Assistance 


Canadian ODA reaches beneficiary countries by various means: by the 
multilateral or bilateral route, in the form of food aid (multila- 
teral or bilateral), through the intervention of commercial and 
not-for-profit organizations or even by means of programs established 
by Crown corporations such as the International Development Research 
Centre (IDRC), the Petro-Canada International Assistance Corporation 
(PCIAC) and in due course the International Centre for Ocean 


Development (ICOD). 


Canada is properly regarded as one of the principal contributors to 
the extended family of United Nations organizations, particularly to 
the World Bank and the regional development banks. Canada must 
remain so, in view of the strategic role which these institutions 
play in advancing world peace, in balancing international economic 
flows in favour of developing countries and in encouraging their 
governments to better manage their national economies and to put in 
place more fruitful development policies. LoS sPOUuUrm Op Lid On, 


however, that the primary route for channelling aid must _ be 
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country-to-country cooperation. This opinion rests on the 
following three arguments: (a) the capabilities for providing 
assistance on the part of Canadian private and public organizations 
have grown enormously over the past ten years, (b) it is by 
strengthening its bilateral sector that Canada will manage, as was 
seen above, to honour its commitment to devote 0.15% of its GNP to 
the least developed countries; and (c) insofar as it is put into 
place, the management scheme for our ODA proposed in section 1.1 
should improve noticably the quality of Canada's’ bilateral 
contribution to international development. These arguments justify 


an increase in the bilateral envelope. 


In concrete terms this means that multilateral aid will be lowered a 
few degrees and the funds thereby gained will be transferred to other 
programs (cf. Recommendation # 7). Canada's multilateral contribu- 
tions, which, in proportional terms, are presently above the average 
of donor countries by a margin of 10%, will remain above this average 
despite their slight decline. In order to minimize any disruptive 
effects on any of the international institutions concerned, the 
operation could be stretched out over two or three years. This rela- 
tive withdrawal should, however, not affect the international 
financial institutions nor the international research centres 
specializing, for instance, in agriculture and population studies. 
This reduction in Canada's contribution to the financing of certain 
international development institutions will perhaps prompt them to 
manage the funds conferred to them in a more effective manner than 


has generally been the case in recent years. 


In sum, it is recommended that 


the non-multilateral programs account FOreec lose. .Co 470% 5.0L 


Canadian ODA and that the Canadian Government maintain its 
commitments to the international institutions which have been 


particularly effective and which have for many years benefitted by 
Canada's generosity, in particular the World Bank and the regional 


development banks, the research centres and the World Food Program. 
(Recommendation # 8) 


Finally, where food aid is concerned, it must be recognized that 


this can be very effective. Clearly, this is true of emergency 


situations. It is also true of situations where the population 
growth of a country consistently outstrips the growth -- indeed, the 
actual decline -- of agricultural production. However, food aid is 


potentially harmful since it carries the risk of discouraging any 
revitalization of local agriculture, not to mention its effects on 
local food customs. It is not acceptable except where it is seen as 
a provisional measure (eg. provision of food security supplies) and 
is accompanied by effective compensatory measures (stabilization of 
agricultural prices, etc.). Measures of this type have already been 


tested by CIDA -- with some success, notably in Mali and Bangladesh. 


It is nonetheless still the case that most food aid is channelled 
outside of emergency assistance operations and tends to disturb 
the local balance of supply and demand, which is already rather 
unfavourable to producers. The definitive critical assessment of 
food aid remains to be done, but the case is not convincing, despite 
the advantages that it presents to local governments (selective 
distribution) and to Canadian cooperation (balance of payments 
support and counterpart funds), that it is a good development tool 
for countries which remain very largely rural. It rarely leads to 
improved services for rural populations, and more rarely still to an 


improvement in their incomes. Indeed, as long as the rural Third 
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World remains poor, it will continue to suffer from illiteracy, 
oversized families, and deterioriation of agricultural potential. [In 
view of these uncertainties concerning food aid, it is recommended 


that 


Canada gradually reduce its bilateral food assistance, particu- 


larly to countries which have the agricultural potential to achieve 
food self-sufficiency. (Recommendation # 9) (*) 


It is hoped that public discussion will get under way in Canada on 
the advantages and disadvantages of food aid. The Canadian public 
has been so bombarded with images of the famine in Africa that it may 
not understand why it could be necessary to consider seriously the 
hypothesis of a reduction in our food aid. There is a great deal of 


public education to be done in this regard. It is recommended that 


the Agency take the necessary measures so that _a public discus- 


sion among Canadians may begin on the advantages and disadvantages 
of food aid. (Recommendation # 10) 


Canada's present commitments for the coming years are considerable: 
600,000 metric tons of grains, not counting non-cereal products 
which amount to the equivalent of another third of this tonnage. The 
present practice is that about half of this aid be channelled by the 
bilateral route and half by the multilateral route. The committee 
believes that this arithmetic division should be re-examined. It is 


recommended that 


CIDA's bilateral program not commit itself to delivery of food 
aid until it is able to negotiate, with the beneficiary countries, 
the establishment of measures likely to minimize the harmful 
effects of this type of aid. (Recommendation # 11) 


(*) Obviously, this recommendation does not bear on emergency 


situations. 


More specifically, it recommends that 


food aid be used in the context of integrated development 


strategies which have _as_their objective basic socio-economic 


development. (Recommendation # 12) 


Except in emergency situations, bilateral food aid should be 
delivered exclusively to countries which are the subject of 
programming. This programming will determine what proportion of aid 


will be food provisions and how it will be deployed. 


In view of the fact that the cereals, fish and powdered milk sent in 
non-emergency situations to Third World countries by Canada have more 
in common with transfers of primary resources (such as potash, for 


example) than with emergency food aid, it is recommended that 


the title of "food aid" be reserved for emergency assistance 
operations and that all other food transfers simply be entered into 
the accounts as lines of credit. (Recommendation # 13) 
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2-3 ELIGIBILITY OF COUNTRIES AND CONCENTRATION OF AID 


The majority of developing countries are presently eligible for 
Canadian aid. In terms of allocating strictly bilateral funds, these 
countries fall into three categories: 30 or so selected countries to 
which the Agency commits itself for many years to developing specific 
aid programs;(*) about 24 countries where CIDA helps to set up 
development projects of considerable scope; and roughly 55 countries 
which benefit from only limited support. Following a Cabinet 
decision, the first category of countries by itself should account 
for 75% of bilateral funds, the second category for 20%, and the last 


category for 5% of aid. 


At first glance, two concerns appear to have held sway in establish- 
ingpechiss classification. First, there is a desire to have a 
visible presence in a broad range of friendly countries. 
Secondly, there is a desire to concentrate bilateral aid because 
of a concern for effectiveness or impact. These two approaches 
co-exist, even if they are somewhat contradictory. ine athes. first 
case, aid seems to be primarily an instrument of Canadian foreign 
policy used to promote as widely as possible our international image 
and credibility. The second approach involves strengthening the 
management personnel and the working budgets allocated to core 


countries. 
According to those questioned on this matter, the division of the 


countries into three categories has been carried out using three 


Cri teriani ne particular: first, an evaluation of the needs of the 


(*) Some international associations such as SADCC have also been 


included in this category. 
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various countries; then a knowledge of their own development efforts 
and their respect for civil liberties; finally, consideration of 
diplomatic, cultural or commercial relations between Canada and these 
countries. The importance given to each of these criteria should be 
as follows: 5 out of 10 points for the needs criteria, then 3 out of 


10, and 2 out of 10 respectively for the last two criteria. 


It was beyond the mandate of this report to study the individual case 
of each country admitted to the category of core country (category I) 


Or to category If. 


It is agreed that there is a need for substantial concentration of 
aid. The Agency has actually achieved such a result (for the 
countries subject to category I programming), and to a greater degree 
than was foreseen: an examination of the volumes of aid granted by 
country in 1984-85 shows that 80% of CIDA's bilateral funds went to 
Category I countries, 13% “to “category IL countries, ands 7+= co 
category III countries. As was noted above, the portion going to 


category I countries should be 75%. 


The problem which arises is that, despite the relevance of the selec- 
tion criteria, the division of countries into the three categories is 
done without sufficient consideration of Canada's international 
commitment to the least developed countries (LLDCs). The portion of 
non-multilateral funds allocated to these countries is considerable, 
but we have seen that it should be raised to over 40% if we are to 
reach the objective of 0.15% of the GNP. This almost necessarily 
implies including a greater number of LLDCs in the category known 


as concentration countries. 


One of the most remarkable features of the system used by CIDA for 


categorizing countries is that the current list of category I 
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countries contains both low-income and middle-income countries. The 
Same is true of the list of category II countries. This method 
betrays a lack of clarity of objectives. At the least, it is 
hardly favourable to meeting our commitments to the most disadvan- 


taged countries. 


With respect to the eligibility list, as well as to the problem of 
concentration of aid, a set of seven recommendations’ are 
presented here which will likely help to redress the weaknesses of 


the present system. 


The first recommendation is that 


category II be removed. (Recommendation # 14) 


This category seems ambiguous. The countries concerned are able to 
receive considerable funds over many years, without CIDA ever having 


developed any comprehensive programming. 


At present, more than 54 countries are eligible for considerable 
transfers of bilateral funds, namely the 30 "core" countries and the 
24 category II countries. This is considered to be too broad a 


range. It is recommended that 


the number of principal aid-receiving countries be reduced to 35 
or 40 and that these 35 or 40 countries share among them 95% of 


non-multilateral aid. (Recommendation # 15) 
Naturally, these countries will have to be subject to national 


programming, while in the case of small countries, programming can be 


done by means of a regional approach. 
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It is recommended that 


two distinct lists of concentration countries be established. 
(Recommendation # 16) 


The objective of this recommendation is to avoid confusing the situa- 
tion of countries which remain plagued by enormous problems of pover- 
ty and underdevelopment with that of countries which are generally in 
a growth pattern and are better able to respond to commercial and 
industrial stimulation. Strategies for development assistance must 
take these different situations into account. Making use of two 
lists will facilitate the accounting of the aid going to the two 


groups of countries. 


It is recommended that 


the first list (list A) include 20 to 25 countries chosen from 
among the most disadvantaged countries. (Recommendation # 17) 


These countries will be chosen as priorities from among the 36 
countries presently recognized as least developed countries (LLDCs) 
by the United Nations. Also chosen will be several countries which, 
although excluded from this circle of 36, are nonetheless low-income 
countries by the World Bank's reckoning (GNP per capita of less than 
USS400 in 1983). India, China and Pakistan are among’ these 


countries. 


It 1s recommended that 


70% of aid from the bilateral sector be allocated to the list A 
countries. (Recommendation # 18) 


This proposal seems sufficient to achieve the objective of 0.15% of 
the GNP for the LLDCs, in view of their strong presence on list A. 
The 70% proportion would seem reasonable given the currently approved 
policy of spending 80% of its funds on behalf of "“low-income" 
countries. By channelling 70% of non- multilateral aid to the 20 or 
25 list A countries CIDA would be able to both respond to the 
expectations of a group of countries with large and urgent needs, and 


strengthen the developmental impact of its programs. 


It is recommended that 


the B list of concentration countries include approximately 15 
countries which would share 25% of non-multilateral Canadian aid. 


(Recommendation # 19) 


This second list would likely group together countries such as 


Senegal, Jamaica and Malaysia. 


Finally, it is recommended that 


the remaining 5% of the Agency's non-multilateral funds be made 


available to countries which are presently eligible for aid but are 
not on either of lists A or B. (Recommendation #20) 


These countries would not be subject to any programming. 


It should be noted again that the programming established in each of 
the 35 or 40 type A or B concentration countries will determine, 
among other things, what proportion of the envelope designated for a 
country will be directed to projects of socio-economic development, 
to industrial cooperation projects, or to government-to-government 


projects. 
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2.4 TIED AID 


Tied aid refers to that ODA provided by a donor country to a 
beneficiary country which has to be used for the purchase of goods or 
services from the donor country. Current Canadian policy is to tie 
80% of bilateral aid, as this 80% including offshore surface 


transportation to port of entry. 


In principal, the aid projects or programs financed by the bilateral 
branch are conceived and planned so that 80% of the total bilateral 
commitments are for purchases of goods and services in Canada and for 
related offshore transportation. The remaining 20% is made available 
for commitments for costs incurred outside Canada in the beneficiary 
or other third countries. A second complementary rule specifies that 
the goods and services purchased in Canada must have a Canadian 


content of 66 2/3% of the "tied" portion of a "tied aid" project. 


These policies originated in the 1950s with some liberalisation in 
the 1970s. They have provoked criticisms from some university and 
journalistic quarters which accuse CIDA of subsidizing Canadian 


industry rather than truly assisting developing countries. 


While these criticisms can be appreciated, they should not lead us to 
renounce the principle of tied aid. It is believed that Canadian aid 
must consist of all that we can offer which is competitive and useful 
eOmptcne | countrres of 7 sthe® Third @world, These include Canadian 
professional capabilities, various kinds of Canadian products (food, 
raw materials, equipment, etc.), as well as Canadian financing. 
Presently, at least two reasons can be invoked to justify the 80% and 
the 66 2/3% rules. The first is the very great openness of our 


aid programs. Canada provides significant amounts of aid to many 
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countries with which we have little history of trade. At the same 
time, these countries maintain privileged trading relations with 
other states, notably with their former colonial powers. By untying 
most of its aid to these countries, CIDA would often do little more 
than subsidize non-Canadian companies, whose products and services 
are not necessarily of better quality than those of our own private 


sector. 


The small part of our bilateral aid which is untied must be compared 
to the balance of Canadian ODA including multilateral aid, that 
to the voluntary sector, and that to IDRC, PCIAC and ICOD 
(International Center for Ocean Development) which is completely 


untied, with the exception of some multilateral food assistance. 


Although the returns from our contributions to UN bodies and 
international financial institutions, in the form of contracts 
secured by Canadian firms to provide goods or services, have risen 
noticably over the past 10 years, Canadian performance still remains 
relatively weak. Among the donor countries belonging to the OECD, 
only Norway received a smaller return than Canada in 1984-85. Some 
donor countries which are more competitive and closer to the markets 
than Canada indirectly receive two or three times the amount of 
multilateral funds which they directly contribute. Canada is still a 
long way off the mark, despite the progress achieved over the last 
few years. All of these factors must be considered before judging 


too severely our policy of tied aid. 


A recent CIDA study of the economic impact in Canada of the 40% of 
Canada's official development assistance program disbursed in 1983-84 
on bilateral assistance (including food aid), IDRC and _ PCIAC, 
confirmed that 63% of the total expenditures under these programs 


were made in Canada, with the Canadian content of the goods and 
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services purchased in the country being 84%. (However this study 
excluded offshore transportation from assessment of level purchased 
in Canada as well as several other normally considered tied. It also 
used a macro-economic definition of Canadian content rather than the 


accounting one utilized in planning projects.) 


We will not dwell on the gap which these figures reveal between 
actual practice and official intentions since the bases of the 
calculations used in the economic impact study differ from those 
which underlie official policies. However, this does not diminish 
the fact that the Canadian content of non-multilateral official 
assistance appears higher than the required 66 2/3% of that 


portiongwhichsis: “tied! 


This phenomenon appears related to the fact that many bilateral aid 
projects are in large part directed to the purchase of Canadian 
services and other commodity transfers such as food and agricultural 
products (cereals, fertilizers, insecticides, etc.) whose Canadian 
content is very high. Industrial products, which have a relatively 
low Canadian content, do not represent as high a proportion of 
purchases. In fact, bilateral projects such as food aid or lines of 
Srearte MeGULValent aetoOrmsg tts: )gaccounted for sover 40% of our 
non-multilateral aid in 1984-85. The proportion was only 22 to 24% 
during the 1978-80 period. 


CIDA officials are given to explaining the growing size of lines of 
credit by referring to the deficits in the balance of trade and the 
balance of payments which middle- and low-income countries have 
experienced for several years. But another significant factor 
appears to be the shortage of personnel which afflicts the 
bilateral operational programs. The amount of funds to be managed 


has grown over the years, but it is well known that person-year 
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quotas, as well as the operating budgets designated for bilateral 
programs, have not followed the same growth curve.(*) Consequently, 
bilateral managers have had to resort increasingly to more program 


forms of aid which require less administrative personnel. 


But the usefulness of projects like lines of credit does not stop at 
a desirable ratio of the number of dollars disbursed to the personnel 
required. Aside from their political importance with producers in 
the West and in the Maritimes (potash, wheat, fish, etc.), these 
projects have one other important feature: they help beneficiary 
governments to assume the portion of the local costs, and sometimes 
the recurring costs, which they committed themselves to paying in 
government-to-government projects or in other projects. These are 
Situations in which the funds known as counterpart funds, made up 
from the sale of commodities and goods sent to the recipient country 
under bilateral lines of credit for local resale are established and 
can be useful. Considering their budgetary deficits and their 
cutbacks in public spending many countries are actually having 
increasing problems putting together the necessary local cost funds 
to meet their own commitments vis-a-vis development projects 


negotiated with donor countries. 


The recommendations concerning tied aid lie within the framework of 
the aid management scheme outlined in section 1.1. This scheme 


applies to bilateral aid, in the broad sense of the term, since it is 


(*) Special Programs and the Industrial Cooperation Program, which 
have developed enormously over the last ten years, have absorbed 
a large number of new personnel. In terms of each million 
dollars that is managed, these are programs which require high 


numbers of administrative personnel. 
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still a matter of projects or programs which are defined jointly by a 
Canadian partner, private or public, and by some Third World partner. 
Three types of projects are foreseen in the new scheme: (a) partici- 
patory projects involving the Canadian not-for-profit private sector; 
(b) participatory projects involving the Canadian commercial private 


sector; and (c) government-to-government projects. 


With regard to the first two types of projects, it would be suitable 
to continue the present rules relative to tied aid. Contributions to 
the voluntary sector and under the industrial co-operation program 
are not bound by the "tied aid" and Canadian content rules applicable 
to bilateral assistance. Type (b) projects will be conceived in 
accordance with the orientations established in the country program- 
ming, by Canadian small- and medium-size businesses working in 
liaison with local overseas partners. Consequently, the technologies 
which are transferred will essentially be Canadian. It would 
probably be enough to specify that service firms involved in this 
type of project must be Canadian enterprises. The local costs of 
these projects in some circumstances may certainly be high, but this 
can be compensated for, in certain cases, by returns on the invest- 
ment as soon as the joint participation enterprises reach their 


threshold of profitability. 


Type (a) projects will also have high local costs. We should remem- 
ber that these are socio-economic development projects which will 
require a considerable number of Canadian training personnel for many 
years. Submitting this type of project to the constraints of tied 
aid on purchases of goods would do no more than remove the flexibili- 


ty which they require to adapt to local conditions. 


On the other hand, bilateral projects in the strict sense lend them- 


selves much better than the other two types to the application of 


the tied aid rule as well as to the Canadian content rule. The 80% 
which is required to be tied covers all disbursements, other than 
those expenses incurred in the aided country and in the country or 
countries through which the commodities and equipment related to a 
given projiectismus® “transit rom themports ommentrym to scnemti nal 
destination. It refers in fact to disbursements made in Canada for 
the purchase of good and services and to offshore transportation 
costs from the Canadian port of shipment to the port of entry. These 
costs amount to 10, 15 or even 20% of project budgets. Moreover, 
given th deficiencies of our merchant service, they are commonly 


payed to non-Canadian carriers. 


As a rule, the proportion of project budgets actually disbursed in 
Canada fluctuates between 64 to 72%, depending on the amount of 
offshore transportation costs. The average would seem to be in the 
order of 70%. It is to this 70% average that the 66 2/3% Canadian 


content rule actually refers. 


It would therefore be advisable to replace the 80-20 and the 66 2/3% 
rules as they presently apply by a single and more _ flexible 
directive to the effect that the overall Canadian content of the 
whole of government-to-government projects be set at a minimum of 


45%.(*) 
It is recommended, therefore, that 


the overall Canadian content of the strictly bilateral projects 
(government-to-government) as a whole reach 45% or more and that 
the rules which must be applied to the two categories of partici- 
patory projects be adapted to their particular circumstances. 
(Recommendation # 21) 


(*) This round figure is slightly less than the actual product of 
0.70 by 0.667. 


2.5 ADMINISTRATIVE RULES 


The 80% and 66 2/3% rules are among the major administrative rules 
which govern CIDA's present management of its bilateral programs. 
They have been given separate treatment on account of their 
importance. There are, however, other administrative practices which 
must be considered by CIDA's managers in their planning and 


budgetting work. 


2.5.1 Disbursement Constraints 


The budget of the Agency is not statutory: rather, it is determined 
through the application of a percentage of the GNP. Over the past 
ten years, this percentage has increased from 0.35% to 0.5%. The GNP 
itself has risen on a growth curve. CIDA's budgetary envelope has 
therefore seen a strong tendency to increase in current dollars, and 
even to a certain degree in constant dollars. This tendency is not 
likely to change. On the contrary, the portion of ODA taken from the 
GNP is set to increase gradually, starting in 1990, until it reaches 
Cieastigqures sole "0.7% ~inesthes fyeare 22000, fin) Maccordanceiiiwith?: sour 


international commitments. 


For CIDA, this budgetary growth produces strong pressures for 
disbursement. Untiino76—-/7 , 1c COuUlLd 5 caLrrymovers intom themnext 
fiscal year at least a portion of the funds which it had not expended 
in the current year. These funds accumulated to such a degree that 
this option was withdrawn. Since 1977-78, all money that is not 
spent in the course of a budgetary year becomes automatically 
unavailable. These funds are said to "lapse." This step reinforced 
the pressures for disbursement which the managers of our ODA were 


already experiencing. 
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Owing to these circumstances, CIDA has developed the habit of 
favouring certain types of projects. These are projects which either 
lend themselves to quite rigid planning and whose disbursement 
profile can be predicted with some confidence, or projects whose 
rhythm of disbursement can quite easily be sped up -- or slowed down, 
according to the case -- in a way that compensates for the under- 
disbursement of other projects. The large construction sites for 
infrastructural projects are a good illustration of the first type of 
project; as far as the second type is concerned, this role falls to 
food aid projects and lines of credit.(*) For the kinds of projects 
which carry a high element of uncertainty in the volume and rhythm of 
annual expenditures, the Agency has been, until very recently, 
somewhat cautious. This was the case for several innovative 


projects, with the exception of support programs of small projects. 


A significant feature of the projects established by CIDA ‘is their 
size, generally medium in scale (between $600,000 and $15,000,000 
over 5 years). In comparison to, for example, the World Bank, CIDA 
manages a large number of projects of medium scale. There are about 
one thousand such projects presently under way.(**) Although 
other factors can come into play, among them the low budgetary 


envelopes allocated for several countries, the Agency avoids 


(*) In the Maghreb especially, lines of credit have not, however, 


been Known to be effective. 


(**) Excluding a very large number of small projects funded and 


administrated directly by Canadian embassies and high 


commissions established in the Third World (MAF projects). 
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big-budget projects when they may present problems of disbursement 
which by themselves risk upsetting the overall budgetary balance of 


the bilateral sector. 


The disbursement pressures become apparent in the supremacy given 
to operational plans. Henceforth, these become part of the 


cooperation agreements signed with the beneficiary countries. 


Fidelity to a pre-established schedule tends to preclude any major 
adjustment of operations. From being a management tool for ODA, the 
project ends up becoming primarily a system for disbursement. In the 
extreme, for the reasons just put forth, a project which "disburses 
well" is more popular than a project which, while "disbursing 
poorly," seems well on its way to achieving the foreseen objectives. 
Notwithstanding policy or other reasons, the same logic makes the 
Agency reluctant to stop a project which experiences major 


implementation problems. 


There is room to introduce some corrective measures which would allow 
CIDA to play a more flexible role as a development agency. First, 
the decision made in 1976 to end fiscal carry-overs, which is judged 
to be too extreme and needlessly constraining, must be reversed. The 
Canadian Government must understand that the conditions which prevail 
overseas are not the same as those which we normally experience in 
North America. In concrete terms this means that the operational 
sequence of a project requires 6 or 7 years for completion instead of 
the 5 years initially forecast. This is without any major external 
event interrupting the progress of the project. A project can also 
be held up for several months for reasons that are beyond the control 
of the local partner or of the project team. These kinds of 
conditions mean that ODA should not be subject to the same management 


rules as a ministry whose operations are entirely Canadian. 
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Consequently, it is recommended that 


the government return to CIDA the option of “carrying over into 


the next fiscal year, but only for one year, at least part of the 
funds which could not be disbursed during the year in accordance 


with the disbursement projections. (Recommendation # 22) 


Moreover, in view of the fact that CIDA's budgetary envelope is set 
to increase considerably over the coming years, the danger which 
lies in store for the Agency is that of under-programming, which 
is to say, having more funds at hand but a lack of opportunities for 


disbursement. 


This problem, which CIDA has barely begun to experience, will take on 
Significant proportions if no remedial action is taken in the near 
future. The Agency must take the lead and adopt a bolder planning 
policy, in other words, plan the number of its projects according 
to a relatively optimistic growth forecast in its budgetary envelope. 
This step seems even more necessary in that, in accordance with the 
major orientations presented in this report, the development projects 
supported by the Agency will be increasingly participatory projects 
whose disbursement profiles will be difficult to predict 2 or 3 years 
ahead of time. These projects will advance in consistent and 
creative steps rather than by customary methods. Some will need more 
financing than was foreseen, while others could be completed early 


for various reasons. 


CIDA must not back away from the risks of over-planning. These 
risks are in some ways inherent in its role as a development agency. 
Over-planning will help it avoid relying too heavily on such projects 
as food, aid ier iineshof credi t.we leew ligalso albliowele* tCompucga= nae 
to projects which once under way prove less promising’ than 


envisaged. 


For all of these reasons, it is recommended that 


the Agency plan _ its _non-multilateral operations according to a 


relatively optimistic scenario for budgetary growth. 
(Recommendation # 23) 


This could possibly be done in various ways. Effective means to cope 


with this situation will have to be worked out in due course. 


2.5.2 Administrative Controls and Management Mechanisms 


The year 1979 was an important turning point in the recent evolution 
of CIDA. During that year the Auditor General of Canada submitted 
his report on the administrative practices of the Agency. This 
report was highly critical: budgetary controls were inadequate, so 
much so that CIDA was not certain as to where it stood in relation to 
its spending projections. The criticisms shook up the entire staff 
of the Agency. Upper management reacted by adopting a number of 
corrective measures such as tightening the financial and adminis- 
trative control structures, establishing a management information 
system, strengthening the project as an administrative unit of the 
bilateral programs, and expanding the field of responsibility of 


project officers. 


Established as a separate vice-presidency without other adminis- 
trative responsibilities in 1977, the Comptroller has at present 
more staff than any other division of the Agency. This division 
was charged with fine tuning the management information system whose 


absence the Auditor General had criticized. 


Much could be written on the limitations of this’ system. It 


certainly contains an enormous amount of data on contracts granted by 


project, and on total amounts disbursed by project, etc., but it was 
not conceived to collect data for evaluating the implementation of 
these projects. Nor was it conceived to provide indications of the 
degree of success achieved with respect to the objectives of all the 
projects of the same type at CIDA. One could conclude by noting that 
the system presently in use was fashioned exclusively for the needs 


of the authority given responsibility for its design. 


Whatever the weaknesses of this system and whether CIDA is interested 
in making modifications to it are the subject of other possible 
discussions. Attention should now turn to the repercussions of the 
Auditor General's criticisms of project management by the bilateral 


branch. 


Since 1971, the bilateral programs administer projects which are 
implemented by Canadian contractors, rather than administering 
technical assistance programs. Tools for the job were prepared, 
including a logic framework ("logframe"), which consists. of 
outlining in a systematic way the relationship between, on the one 
hand, the objectives and sub-objectives of a project, and, on the 
other hand, the activities and conditions which must be united to 
achieve the desired result. Soon to be added to the logic framework 
was the operating plan which amounted to a disbursement scheme 


for the duration of the project. 


Project management was entrusted by preference to generalists rather 
than to specialists. Professional and technical units, then housed 
in the bilateral branch, was dominated by engineers who, for the most 
part, remained faithful to the sectoral approaches of the 1960s. The 
new generation of projects, however, tended to be multi-sectoral. In 
1977, a new Resources Branch was established to replace the then 
existing Special Advisors Branch and was given a broader mandate to 


provide advice to the bilateral programs. Nevertheless it continued 


to play a support role for the generalists on the project teams: 


technical advice, selection of contractors, etc. 


By concentrating on administrative demands, the Auditor General's 
criticisms have strengthened the positions of the generalists as 
heads of project teams. The management of development projects has 
clearly taken a more bureaucratic direction. It appears that funds 
have been increasingly directed toward projects which bear little 
risk of failure, but hold less promise in terms of developmental 


benefits. 


The move in favour of the generalists was tantamount to a set-back 
from the standpoint of the technical and advisory staff of the 
Agency. Far too few in number, particularly in areas such as social 
sciences or ecology, these specialists are at present called on to 
work on over twenty bilateral projects, not to mention the support 


they must provide the Agency's non-bilateral programs. 


The project officers, for their part, are called on to manage some 
five to ten projects, assisted in the technical aspects by 
specialists from Resources Branch (recently renamed Professional 
Services Branch). Even if, in principle, the specialists are 
responsible for the technical integrity of projects, the project 
officers assume responsibility for all the aspects of a project 
insofar as they act as team leaders. As the sole guarantors of the 
proper use of project funds, they are by this very fact accountable 
for the results obtained in the field, even when in reality they have 
little control over many factors which could contribute to the 


success of Canadian bilateral projects. 
In the last few years especially, the project officers have seen the 
scope of their dossiers grow larger. Since then they have become 


responsible not only for conventional projects (infrastructures, food 
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aid, lines of credit) and basic socio-economic development provided 
on a government-to-government basis, but also a wide range of 
"country focus" projects, at least for initial approvals and 


monitoring. 


In fact, project officers are increasingly sub-contracting the 
various stages of the project cycle. This tendency began the moment 
the implementation phase was entrusted to private Canadian groups. 
Then came the turn of technical monitoring activities. Soon it was 
also true of the preliminary pre-feasibility and feasibility stages. 
The work of the project officers tends to reduce itself more and 
more, as projects diversify, to managing a project cycle; in other 
words, to establishing a purely administrative process which, in the 
extreme, is independent from the very content of projects and which 
by itself would offer a guarantee of operational effectiveness. In 
reality, the responsibility of the project officer should not go 
beyond managing the project cycle. TC yissenoty up) to: thessprogect 
officer to approve the implementation of a new project, but only to 
supervise the various contractual operations which will follow one 


another up to the end of the implementation phase. 


After devoting so much effort since 1979 to ensuring the good manage- 
ment of the public funds granted to it by the government, CIDA must 
now return its development objectives to the forefront of its 
concerns, objectives which, despite everything, it has never ceased 


to pursue. 


In the preceding part of this section, recommendations were made 
which were intended to relieve the administrative pressures exerted 
on project officers. With respect to the other problems which have 
just been raised, it is believed that their solution lies, at least 


in part, in a better utilization of the human resources which are 


presently available at the Agency. In particular, a new balance 


should be struck between managers and technical services personnel. 


The establishment of the scheme proposed in the first section of the 
report would in fact involve a redistribution of Agency staff, 
starting with project officers. We should recall that three major 
operational divisions would be instituted to oversee the achievement 
of the three principal project categories in accordance with 
directives contained in country or regional programming developed by 
the central planning and programming body. Each of these divisions 
would have to make up its own criteria for project selection, 
approval of partners, project monitoring methodology, etc. With 
respect to participatory projects, the private Canadians involved 
will expect to find within the operational division corresponding to 
their orientation officers who understand their language and who 
have the experience needed to negotiate with them in full knowledge 
of the facts. 


It is recommended that 


Project officers be divided among the three operational divi- 


sions according to their experience and their particular specialty 


and that the same be true for some of the specialists in the 
current Professional Services division. 
(Recommendation # 24) 


This does not preclude the possibility of these specialists 
themselves acting as project officers. Indeed, the ideal way of 
combining the human resources available within each division would be 
to give the specialists -- just like the professional managers -- the 
chance to be involved sometimes as project officers, but with the 
support of management advisers, and sometimes as more experienced 
technical advisers on project teams led by officers with more 


management expertise. 


The organizational scheme proposed here rests on the concept of 
partnership which has some bearing on the question of responsi- 
bility. Partnership implies a sharing of obligations and responsi- 
bilities between partners who wish to be equals in the pursuit of 
common objectives. In the case of private partnerships, the Agency's 
role will be to encourage creative initiatives, if need be, by 
assuming some of the risks. It is not up to the Agency to hold 
itself responsible for the success or failure of these joint 
undertakings. Rather, the project officer must ascertain the 
commitment of the partners, their implementation capabilities, and 
the value of their proposals for action. In the case of inter- 
governmental partnerships, the question of responsibility also 
arises, but CIDA can claim responsibility only with respect to its 
own commitments. The projects at hand are not its own development 
projects but rather initiatives in developmental cooperation. In 
general, it is too often forgotten that the contributions of 
beneficiary countries to bilateral projects (Canadian or otherwise) 


are extremely important. 


2.5.3 Administrative Centralization 


CIDA is presently characterized by a very high degree of administra- 
tive centralization. Along with West Germany, Canada is among the 


most centralized of donor countries in this regard. 


If the cost of a bilateral project is above $5,000,000, it must be 
approved not only by a regional vice-president but also, through 
the President of the Agency, by the Minister, while projects 
involving very large financial commitments (above $15,000,000) must 
be approved by the Treasury Board. By comparison, let us point out 
that heads of USAID overseas bureaus have the power to approve 


projects as large as the ones which in Canada must be approved not 
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only by the Minister, but also by the Treasury Board. 


The process of selecting executing agencies is a procedure which 
takes almost as long since it is normally taken up to the ministerial 
level. One of the characteristics of our bilateral cooperation 
programs -- also one of their major weaknesses -- is that all the 
important decisions concerning the selection of the contractor (and 
more specifically the final endorsement of important contracts) are 
taken outside the Agency, which is to say, at the ministerial level 


or by the Treasury Board.(*) 


There are other consequences of centralization, such as the stripping 
of responsibility from project officers, program directors, and even 
vice-presidents of bilateral, as well as the excessive prolongation 
of the project cycle. Le Gis common) sion wezssto gsi ivears:) tosselapse 
between the time a project, of $3,000,000 or more, is identified and 
the moment it is first established. This ssetaretooy long. The 
tendency to prefer a large number of medium-sized projects to a 
limited number of large projects seems to slow down the implemen- 
tation process. Owing to the difficulty the project approval process 
has in responding to the demand, more and more projects are on 


standby awaiting approvals. 


The moment has come for the Agency to undertake a review of its 
decision-making process. It is time to introduce some flexibility 


into the system through greater delegation of decision-making power. 


(*) To the degree that the minister responsible for CIDA is actually 
part of the Agency itself, this statement may require 


qualification. 
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In the management scheme proposed for ODA in section 1.1, the overall 
planning and programming structure plays an important role in the 
identification of projects. Among its powers are those of developing 
and negotiating multi-year programming in collaboration with Third 
World governments. For this reason, the structure should be 
decentralized through regional offices, or indeed, even country 
offices. Negotiations will be monitored by the Canadian embassies 
concerned and the country-to-—country multi-year cooperation 
agreements will be signed by them. Nevertheless, it would be 
advisable to ensure that the Agency's overseas staff have wide 


freedom of action. 


This joint programming will determine what portions of the available 
budgetary envelope have to be allocated to Strict hy = ibilliateradl 
projects (government-to-government), to commercial participatory 
projects and to participatory projects in socio-economic development. 
However, aS was noted earlier, programming will do more than make an 
overall breakdown of the budgetary envelope. As far as the strictly 
bilateral projects are concerned, it will go so far as to identify 
projects right up to the pre-feasibility stage. AS Sor ithe 
feasibility studies, these will be entrusted to the operational 
division responsible for government-to-government projects. Ditepis 


recommended that 


as soon as the studies are finalized, the regional planning 
units have the necessary authority to approve the commencement of 
bilateral (government-to-government) projects Upe bos ae eneemO L 
financial commitments of moderate scale.(*) (Recommendation # 25) 


(*) For example, in the order of $3,000,000, or less, over a period 
of 3 years. Approval of more important projects will be 
referred to the central planning group in Ottawa and possibly to 
higher levels. The same will be true for general cooperation 


agreements. 


At that point, the project implementation can be turned over directly 
to the operational division, which will select and approve of 


executing agencies. 


Turning to participatory projects, their development will necessarily 
depend on the private Canadian sector involved and its local 
partners. These projects, however, must lie within the framework of 
sectoral, multi-sectoral or regional priorities defined in each 
bipartite cooperation agreement for this type of project. To be well 
assured of the active participation of private Canadian groups, the 
Agency's regional planning units will have taken care to involve the 
private sector in the negotiations with governments. The Canadian 
organizations already present in the country will be closely involved 


in this consultative stage. 


The participatory projects prepared by private Canadian groups will 
be submitted directly to the operational divisions which correspond 
to the objective being pursued, i.e. to commercial interests or to 
socio-economic development. The division concerned will first ensure 
that the projects conform to the orientation of the programming 
established for the country in question; then it will evaluate the 
commitment of the partners, as well as the merits of the projects 


they propose. It is recommended that 


these operational divisions have the necessary latitude to 
approve the commencement of most of the projects submitted _ to 


them. (Recommendation # 26) 


In effect, these divisions must be empowered to release the funds to 


implement small- to medium-scale projects. Approval of large-scale 


projects will be referred to the Agency's upper management, and 


possibly to higher levels. 


Taken together, these decentralizing measures will likely lead to a 
clear increase in the operational effectiveness of the Agency. In 
view of the need to over-plan which CIDA finds itself faced with, it 


would seem vital that these measures be taken. 


2.5.4 Staff Cutbacks 


As a normal part of the governmental apparatus, CIDA is subject to 
the general directives which govern staff size in the public service. 
At the present time, these directives are aimed at a reduction of 
staff, through non-renewal of certain positions left vacant by 


retiring personnel. 


The size of the Agency's staff has fallen between 1984-85 and 
1985-86. It is set to be further reduced in 1986-87 by almost 4% in 
comparison with the previous year. In CIDA's case these staff 
cutbacks pose problems for which solutions must be found since its 
budget and its commitments will continue to grow steadily over the 
coming years and since some of its operating costs are entered into 
the ODA accounts. Since the ODA budget is determined according to a 
percentage of the GNP, an increase in CIDA's personnel would have 
very little effect on the federal deficit. Instead, it would mean 
reductions in the amounts transferred to assisted countries. 


Consequently, it is recommended that 


a complete re-evaluation be undertaken of CIDA's' personnel 
requirements and that this re-evaluation consider the recom- 
mendations in this report which propose a new ODA organizational 
model and which offer solutions for shortages of personnel. 
(Recommendation # 27) 


Two solutions are theoretically possible: either CIDA should be 
exempted from the general directives on public service reductions, or 
it should be authorized to take on some percentage of contractual 
staff hired for relatively lengthy periods (two to five years, for 
example). The second possibility seems more plausible as it would 
allow the Agency to continually absorb new blood and to profit from 


the availability of specialized capabilities in the private sector. 


Contractual staff could make useful contributions not only to 
planning activities, but also to the operational divisions. At 
present there are a small number of CIDA officers on overseas 
postings in the framework of Study-Oriented Support Units (GED) and 
Administration- Oriented Support Units (GAD). Most of these posts 
are held by contracted specialists who are neither volunteers nor 
public servants. Some of these units could be redefined, enlarged 
and turned into regional field units. Such a unit would be comprised 
ideally of CIDA officers and specialists temporarily on leave from 
the private sector (business, NGOs, universities, etc.) who all have 


broad experience with the country or region concerned. 


Regarding the three operational divisions, one of these devotes 
itself strictly to bilateral projects, while the other two are 
charged with the selection, financing and monitoring of private 
sector (profit or not-for-profit) participatory projects. While it 
may not be necessary to supplement the first operational division 
with contract staff, it would seem advisable that the regular staff 
of the other two divisions benefit from external support. These 
divisions would then be better equipped to evaluate and support the 


initiatives in cooperation with the Canadian private sector. 


The latter two divisions are due to develop considerably over the 


next few years. If, for one reason or another, it proves very diffi- 


cult to incorporate a considerable number of contract staff within 
them, if only to redress the imbalances engendered by staff cutbacks, 
it will then be necessary to examine very seriously the possibility 
of elevating these divisions to Crown corporations which would 
come under what may eventually be a Ministry for External Relations 


and International Cooperation. 


PART THREE 
THE ODA ORGANIZATION IN CONCEPT 


3.1 THE ESSENTIALS 


The strategy based on the "partnership" theme would see Canada's ODA 
organization acting as a catalyst in encouraging relationships 
between Canadian and Third World partners in the development process. 
To do this the organization must have access to a number of fundamen- 
tal sources that are devoted to development, be capable of blending 
their various inputs into balanced country programs, and, further- 
more, must have the means available for the effective implementation 
of such programs. But simple access to these sources of development 
is) not sufficient: the sources themselves must be integrated into 
the ODA process as organic components. The key sources of develop- 


ment referred to are the following: 


- Third World countries -- working with duly authorized 
correspondents in government; 

- Third World countries -- working with appropriately identified 
non-governmental agencies, groups, individuals, companies; 

- Canada's not-for-profit sector, i.e. non-governmental organizations 
and voluntary contributors, universities, labour unions, etc.; 

- Canada's profit sector, i.e. investors, exporters, importers and 


professional service groups, entrepreneurs. 


Underlying the entire concept would be Canada's foreign policy as 
guided by the Department of External Affairs through the Ministry for 


External Relations. 


Against the background of these fundamentals, any conceptualization 
of an organizational structure for Canada's ODA program must consider 
and attempt to meet a number of key requirements. The following are 


the major items: 


- a means of incorporating, and ensuring compatibility with, Canada's 
foreign policy; 

- ensure participation of the developing countries from the outset 
in the identification of their ODA needs; 

- include decentralized field components in the organization; 

- permit sensitive analysis of developing country needs both in the 
field and at the country program planning levels; 

- commit the design of programs to be tailored to the needs of each 
developing country while making optimal use of Canadian resources; 

- produce balanced and timely programs which employ a spectrum of the 
facilities and instruments available from the ODA menu; 

- introduce greater integration and participation of Canadian compet- 
itive profit and not-for-profit private sectors in the ODA program 
from conception to delivery; 

- establish an effective means for program evaluation; 

- continuously update and expand as appropriate the available faci- 
lities and instruments for aid delivery; 

- provide the versatility from which program designs can be 
constructed; 

- incorporate, as proposed in the new strategy, the partnership 
concept in each of the two dimensions of development assistance: 
viz, socio-economic and commercial-economic assistance, in addition 
to the government-to-government channel; 

- permit forward thinking and long-range Agency "corporate" 


planning. 


3.2 THE CONCEPT IN GENERAL 


The new ODA organizational model is conceptual and schematic in 
nature. It is a zero-based proposal; that is, it seeks primarily to 
provide the means for addressing the emerging trends and challenges 
in development, and, as urged by the mandate, through the greater 
participation of the private sector. Simultaneously, solutions to 
present policy-making and operational shortcomings are recommended. 
Fundamentally then, it is conceived solely according to the needs for 
an organizational structure based on its purpose and the inter- 
relationships of its essential components. It is constituted and 
arranged to enable the most effective passage of its programs, from 


conception through to delivery. 


The major components would be three in number, viz: 


- a Planning Group to conceive and co-ordinate the ODA program; 

- an Operational Group comprised of three facilities to plan and 
implement the socio-economic, the commercial and the government- 
to-government modes of development assistance; 

- a series of Regional Field Units which would be in continual 
contact with the principle beneficiary countries and would act as 


antenna for the planning unit. 


The ODA organization as a whole would come under the office of the 
Minister for External Relations which in turn is linked to the office 
of the Minister for International Trade, both of which are 


responsible to the Secretary of State for External Affairs. 
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3.3 THE PROPOSED ORGANIZATION 


3.3.1 The Planning Group 


The key component would be the Planning Group which would have 
responsibility in general terms for top-level policy establishment 
and ODA planning. More specifically, it would be ~ structured 
internally on three levels of authority, viz: i) Policy ii) Macro- 


planning and iii) Micro-planning, as depicted in Fig. 1. 


CABINET 


SECRETARY OF STATE FOR EXTERNAL AFFAIRS 


MINISTER FOR EXTERNAL RELATIONS MINISTER FOR INTERNATIONAL TRADE 


Policy 
* ODA EXECUTIVE 
¢ INTERMINISTERIAL COMMITTEE 


M 5 ic P ; 
* Geographic specialists 

* Sectoral specialists 

* CANAID 

* CANIVEST 

* Intergovernmental assistance 
* Multilateral 

* Other ministries 


Micro-Economic Planning 


* Country specialists 


Fig. 1 The Planning Group 


i) The Policy Level would be comprised of the senior executive 
hierarchy of the ODA organization and representatives of the 
Departments for International Trade and External Affairs. It would 


have responsibilities in an advisory capacity to assist the Ministers 


of the aforementioned departments and members of the Cabinet in such 


policy matters as: 


- establishment of the overall ODA budget; 
- sub-budgetary allocations by aid channel; 
- determining country eligibility; 

- formulating ODA policy; 

- establishing objectives; 


- determining strategy; 


- setting guidelines for disbursement (i.e. tied/untied; condi- 


tionality, etc); 


The Policy Level would assume direct responsibility for top-level 


matters including: 


- macro-planning approvals; 

- senior representation to aid-recipient countries; 
- DAC representation; 

- donor coordination; 

- evaluation; 

- organizational management; 

- budgetary control; 


- long-range "corporate" planning. 


ii) The Macro-planning Level briefly would be responsible 
such planning as may be necessary for multilateral purposes, 
planning bilateral aid intended for various geographic regions, 


countries within these regions. More specifically, it would: 


- determine the needs of aid-recipient countries; 


- administer multilateral aid and bilateral programs; 
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- commission macro-economic studies; 

- commission sectoral studies; 

- commission regional and sectoral studies on Canada's resource 
potential for ODA purposes; 

- outline country programs; 


- package programs and authorize their implementation. 


The macro-planning level would be the brain centre of the entire ODA 
process. As such it would select and proportion the components of an 
aid program, i.e. tailor country programs to address needs which are 
mutually identified with the respective countries. In ,doing@sorit 
would draw upon the competency, capacity and competitiveness of 
appropriate Canadian private-sector resources. From time to time, 
representation from other departments of government might well be 
included. Departments such as Agriculture, Transport, Energy Mines 
and Resources and DRIE could provide expertise and up-to-date 


information. 


The working nucleus would be a collegial unit representing the essen- 


tial constituencies and would include: 


senior administrators for geographic areas; 

- senior sectoral scientists; 

- executive representation from the profit private sector; 

- executive representation from the not-for-profit private sector; 
- senior representation from multilateral programming; 

- policy-level representation; 


- senior representation from designated government departments. 


No attempt has been made to determine the inner working relation- 
ships. Matters such as geographic subdivisions and so on are left 


for possible future consideration. 


iii) The Micro-planning Level would complete the three-tiered 
Planning Group. It would put into definitive terms, on a country- 
by-country basis, the broad concepts established at the Macro- 
planning level. Key personnel would include analytical and planning 
specialists together with immediate support staff. In addition, the 
members of the Micro-planning level would work together with the 
Regional Field Units. Some would be in close liaison with the 


operational level. Thus the key areas of responsibility would be: 


creation of detailed country programs; 

- packaging of programs for hand-off to a division of the Opera- 
tional Group; 

- reception of detailed field information; 


- reception of feedback information and program adjustment. 


It is to be emphasized that the purpose of this three-tiered group 
would be Policy and Planning. Thess .explicitw intents ise sto 
remove the day-to-day administrative and monitoring tasks so that 
time is spent in the areas of respective specialist expertise. As 


such it would comprise an elitist planning unit for ODA. 


It is implicit in the concept that Canada's ODA planning unit be 
conversant, at least in the broad sense, with the total picture of 
the needs and the state of affairs in the social, political, economic 
and sectoral spheres in each of the countries for which comprehensive 
aid planning is undertaken, notwithstanding the reality that resource 
limitations may constrain programs to a few selected channels of 


assistance. 


3.3.2 The Operational Group 


A successful ODA program is envisaged as being comprised of two basic 
streams of aid, one being socio-economic in nature, and the other 


commercial-economic, which would operate in concert with a third 


stream, i.e. the government-to-government programs. When blended 
together to address a ** given country’s needs, they foster 
development. 


The first two streams of bilateral programming would be implemented 
by separate entities which are conceived in corporate configuration, 
VIZ: CANAID and CANINVEST (self-evident coined acronyms’ to 
facilitate discussion). Their precise structure lies beyond the 
scope of this discussion. SUPfLGe Te tomsay ethat they sform athe 
linkage between the ODA PLANNING GROUP and the private Canadian 
paGticipants. The third operational division, which would be in 
Charge of managing government-to-government assistance, would be 
called the Inter-governmental Assistance Program (IGAP). This 


program would operate closely with private executing agents. 


i) CANAID, the socio-economic program, might take the form of a 
Crown corporation or, alternatively, an appropriately structured 
division? {Of-(vthe® -ODAssorganization (rtd ae) However, there are 
reservations as to whether a Crown corporation would be too 
administratively top-heavy and whether it would be suitable for the 


purpose. 
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Fig.2 CANAID - Socio-Economic Program 


The pros and cons of the various options for the organization would 
require careful in-depth study to determine which is the most 
appropriate. Such scrutiny would apply of course to the entire 


organizational concept and to each of its components. 


Both CANAID and CANINVEST would be built upon personnel who by formal 
training, experience, personal interest and fundamental nature, are 


suited to the respective tasks of each division. 


Their tasks are quite different although they are directed to the 
same developmental goals. Each division would have at its command 
facilities and instruments designed as delivery mechanisms for the 


kinds of programs it will implement. 


CANAID's purpose would be to act as the centre of operations for aid 
programs which are generally in the humanitarian and socio- economic 


dimension. Accordingly, with respect to such programming it would: 


- consolidate private-sector advice on socio-economic matters; 

- hold a peer position in the PLANNING GROUP; 

- prepare operational planning on designated programs; 

- act as the delivery unit through private-sector executing agents; 

- negotiate contracts and monitor delivery operation; 

- provide the feedback linkage from the field to the PLANNING GROUP. 
- carry out, by itself or by means of privately contracted agents, 


project evaluation -- possibly on a selective basis. 


More specifically, the Chief Executive Officer of CANAID would be 
appointed by the Minister for External Relations, as would its 
Advisory Board. Drawn largely from the private sector, these 
positions would give representation to churches, universities, 
technical institutes, trade unions, service clubs, NGOs, etc., and 
include public service appointments as well. The CEO would hold 
office normally for a period of some three years, extendable to no 
more than five years, at the Minister's pleasure. The CEO would 
occupy an authoritative position in the PLANNING GROUP, thereby 
participating in ODA budgetary disbursement decisions, and ensuring 
the inclusion of programming oriented toward humanitarian and 
socio-economic concerns. This prime purpose would align CANAID 
essentially with the not-for-profit component of the private sector. 
The Advisory Board drawn from this sector would meet, say, quarterly, 
to introduce creative input from various constituencies across Canada 
and to maintain a general overview and vigilance on this sphere of 


ODA. 


CANAID staff would be sufficient in numbers to provide the final 
Operational planning of programs and projects that are referred to it 
for delivery and response by the PLANNING GROUP. A key function 
would be to arrange contractual relationships with executing 


agencies, principally NGOs, and carry out monitoring activities. An 
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important role would be that of a close working liaison with the 
PLANNING GROUP to assist in the constant adjustment of programs as 
may be necessary owing to shifting targets and changing field 


conditions. 


ODA funds would be disbursed through CANAID on an all-grant basis, 
and on responsive programs would match voluntary contributions. 
Similarly, block funding and core funding would be the administrative 


responsibility of CANAID. 


ii) CANINVEST, the commercial-economic counterpart to  CANAID, 
would have the purpose of acting as operations centre for all aid 
programs in the commercial-economic stream. Its general authority 
and responsibility with respect to such programming would require 


that it: 


- provide private-sector advice on commercial-economic aid; 

- arrange access to open-market capital; 

- hold a peer position in the PLANNING GROUP; 

- provide operational planning on designated programs; 

- act as the delivery unit through private-sector executing 
agents; 

- administer the various enabling facilities and instruments of 
delivery; 

- carry out, by itself or by means of privately contracted agents, 
project evaluation; 

- provide the feedback linkage from the field to the PLANNING 
GROUP; 


- remain solvent. 


CANINVEST would have a corporate structure styled after that of a 


private company (Fig. 3). While such a ‘structure. would be the 
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preferred choice, it is not certain whether it would be acceptable 
considering that the organization would become the custodian of 
substantial allocations of public funds. Perhaps a public service 


corporation would be demanded because of this. 


ODA MARKET 


Facilities Instruments 

* INC + Concessional loans 
¢ SPIF + Parallel financing 
* CANFUND * Mixed Credit 

* CANSURE * Equity Financing 

¢ CANIMP 


Fig. 3 CANINVEST - Commercial-Economic Program 


In any event, it would have a Chief Executive Officer and a Board of 
Directors. If it were a Crown corporation all these positions would 
be appointed by the Minister for External Relations. This Board, as 
in the case of CANAID, would be selected on a cross-Canada basis, 
and be representative of the banking community, consulting engi- 
neering profession, investors, exporters, manufacturers, etc. cers 
essential to the entire process that the CEO sit with peer authority 
in the Planning Group to ensure that the commercial-economic 
considerations are kept constantly in planning thought-processes and 
have a balanced presence in aid programs. Accordingly, CANINVEST 
would be aligned with the profit components of the private sector. 
Staff would ,include, inter alia, financial ‘analysts, since 7a key 


responsibility of CANINVEST would be to approve projects against 


pre-established criteria -- although it is envisaged that most of the 
economic feasibility studies and reporting would be undertaken 


externally by independent advisors. 


A number of specially designed facilities would be created to make 
available to Third World countries a variety of channels’ for 
investment. In addition, a series of complementary financial 
instruments would be required. These would all be made possible 
through a commingling of funds from the ODA budget and from 
open market sources, which would thus increase vastly the financial 
base for development assistance programs. This ability to draw on 
market funds would be an essential feature of CANINVEST's operations, 
and thus its charter (whether Crown or private) would have to empower 
such borrowing. To this end, a direct interest subsidy based on the 
differential between the OECD concessional rate and market rates, 


plus a management fee, would be paid to CANINVEST. 


CANINVEST would issue instruments to disburse funds, packaged in a 
way consistent with the purpose of each of the CANINVEST facilities 
described further on. These instruments might include concessional 
loans or associated financing in various forms. Parallel financing, 
mixed credit, co-financing, and, very importantly, equity financing 


and capital investment insurance or guarantees would be available. 


The CANINVEST facilities would, in general, be compartmentalized 
according to objective. The prime objective in its mandate would be 
to ensure that the projects and programs it sponsors invest Canadian 
professional and financial resources in private enterprise pursuits 
in eligible Third World countries, and in accordance with Canada's 


overall ODA program. 
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Two existing facilities are related to the CANINVEST concept, viz: 
Industrial Cooperation Program (INC) with several sub-programs such 
as the Canadian Project Preparation Fund (CPPF); and the Small 
Project Implementation Fund (SPIF) about to be introduced on a trial 
basis in the Caribbean region. In the concept proposed here, these 
would be put under the authority of CANINVEST, expanded, and 
complemented with additional facilities to permit a smooth financial 
follow-through from the basic aforementioned facilities. Other 
financial facilities would be provided to advance parallel programs 
intended to encourage Canadian private investment in the Third World. 
Marshalled under the purview of CANINVEST would be CANFUND, CANSURE, 
CANIMP (using coined acronyms again for discussion purposes). These 


facilities are described below. 


CANFUND -- Essentially, this facility would provide access to a 
source (CANINVEST) of funds to enable the realization of enterprises 
found after examination under the CPPF to be technically sound, 
financially viable and capable of meeting established criteria. The 
emphasis would be on capital investment (as distinct from goods 
and commodities exports). This would include financing, services, 
plus incorporated materials and equipment. At the outset, 
concentration likely would be on small- to medium-sized enterprise 
commensurate with the borrowing limitations placed on CANINVEST. The 
scope and magnitude of opportunities would grow on a revolving basis 
and with continued success. At all times a technological transfer 
component would be an essential criterion. Taken broadly this could 
include business acumen. An expectation of viability and long-term 


sustainability would be fundamental. 


CANFUND would be empowered to draw upon the resources of CANINVEST, 


for such purposes as: 
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- loans to finance Canadian-sponsored projects in eligible Third 
World countries, especially joint ventures with aid-recipient 
country partners; 

- guaranteed loans of amounts beyond those allowed by the CANFUND 
charter; 

- notes or other instruments with convertible features to strengthen 
the equity base, but not direct equity investments; 

- equity financing on concessional terms to Third World partners 


whose positions would be held in escrow for future settlement. 


CANSURE -- This facility would provide a guarantee on the capital of 


investors in Third World countries against force majeure occurences, 


but not against the normal risks of business. It would protect 
against such eventualities as currency inconvertibility, 
expropriation, war, revolution, and insurrection. CANSURE might 


provide such protection by: a) underwriting by the Government of 
Canada; b) designated cash reserves; or c) by, or in syndication 


with, private sector insurers. 


CANIMP -- This facility is intended to assist Third World countries 
in their efforts to trade into Canada. Expanded effort and higher 
visibility must be accorded Canada's assistance to aid-recipient 
countries in nee own efforts to trade with the nations of the 
world, if the term "partnership" with the Third World is to be paid 
more than mere lip service. Many aid- recipient countries take the 
position that while our present forms of assistance are welcome and 
apprecuatea,, «they = would | fan. prefer the “opportunity -;of | free, 
unrestricted trade with Canada. This, they argue, would permit the 
biggest step that could be taken toward their self-development. It 
would mean, among other things, the lowering and eventual removal of 
our trade barriers. In the long term, however, this would provide 


benefits to the people of Canada, as well as assisting those in the 
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Third World. In the interim, the removal of trade barriers would 
call for transitional realignments in some of our industries to get 
out of those manufacturing sectors in which we can never be 
competitive. These are generally sectors that survive only because 


they operate behind the protection of quota systems. 


Nonetheless, it should be noted that the present Trade Facilitation 
Office is making a commendable, if constrained, effort to assist 
Third World exporters to this country. But its goals may be 
unattainable owing to the aforementioned limiting factors. Trade 
must become a two-directional channel if we are to consummate a 
true partnership and respect the spirit envisaged in the new 


strategy. 


iii) The Inter-governmental Assistance Program (IGAP) would be 
the third delivery channel. In the case of both CANAID and 
CANINVEST, investment would take a participatory, or risk-taking, 
form. This carries with it an implicit discipline and, therefore, 
instills accountability. However, a third channel is necessary for 


the direct government-to-government programs (Fig. 4). 
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Fig. 4 Inter Governmental Assistance 
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These programs would include commodity lines of credit, various other 
forms of economic support, and installation of physical infrastruc- 
ture, all employing high volumes of funds. fThe delivery operations 
cannot be contracted out to a series of executing agents and sub- 
agents in chain-link fashion, or, completely severed from the ODA 
organization. There is an official requirement for accountability 
and control. But in keeping with the prevailing concept throughout 
the organizational model, and to keep such routine out of the 
Planning Group, this control function must be delegated. A separate 
operational unit must be provided for this purpose: to act as the 
linkage between the Planning Group and the executing agents, and to 


handle certain administrative tasks. 


3.3.3 The Field Group 


If aid programs are to succeed in addressing the needs of the Third 
World it is axiomatic that such needs be identified mutually by the 
donor country and the aid-recipient country working in intimate 
collaboration. Similarly, the conception and design of the resulting 
remedial program must be carried out as a highly interactive process, 
a relationship which must continue throughout the implementation 
stage. From a procedural point of view these requirements could be 
met most admirably by a highly decentralized organizational structure 
and the devolution of authority. To put such an operation into place 
in every aid-recipient country would unfortunately be prohibitively 
costly for an ODA program on the scale of Canada's. However ideal 
the resulting mechanism might be for aid delivery, the aggregate cost 
would severely diminish the net amount available for fundamental aid 


purposes. 
What might be an excellent working compromise between these two 
conflicting factors lies in the creation of Regional Field Units 


(RFUsS) whose purpose would be: 
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- to provide field and sectoral input to the PLANNING GROUP; 

- to provide continuous linkage between beneficiary countries and the 
PLANNING GROUP and participate directly in preparing country 
programming; 

- to have expert sectoral knowledge of their region and countries; 

- to assist PLANNING GROUP field missions; 

- to assist in the feedback process and adjustment of assistance 
programs prepared for a region; 

- to act in liaison with diplomatic Chiefs of Mission; 

- to approve the funding of small projects (particularly in the areas 
of institutional support and social development) which are in 


keeping with established country programming. 


Each RFU would be permanent in status and under the control of a 
professional specialist leader who in turn would report to the 
Planning Group and at the same time act in liaison with the 
diplomatic Chiefs of Mission. It is recognized that this presents 
the dilemma of dual lines of responsibility. The final solution as 
to which line of authority should prevail is left to those with 
greater perception of bureaucratic protocol. The duality however is 


inescapable. 


The various RFUs would be comprised of specialists in agriculture, 
health, and political science. There would then be added individuals 


from such other areas of expertise as are appropriate to the region. 


The role of the RFU members would be: 


- to establish close ties with professional counterparts in their 
region; 
- to work with government counterparts in mutually identifying the 


needs of the country; 


- to prepare enabling documentation; 

- to carry out sectoral studies; 

- to gather design data and baseline information, etc.; 

- to act generally as regional representatives for the Canadian ODA 


program. 


The RFUsS would serve to reduce the frequency and number of field mis- 
Sions required from headquarters but would not obviate the necessity 
for such missions. RFUs would, however, be totally involved in mis- 
Sion activities and make their tenure in the field more productive 
and effective. During the ongoing phases of program evolution, and 
ultimately of implementation, they would provide an invaluable link 
in the feedback process to continually redirect the program at 
targets that invariably move with time. Similarly, they would assist 


in the field orientation of external evaluating teams. 


This approach, admittedly a compromise wrought from cost considera- 
tions, nevertheless has many redeeming features. Principally, gact 
preserves the notion of a strong central Planning Unit while 
permitting, through a continual field presence, the formation of 
close personal relationships in aid-recipient countries. This would 
help to ensure that programs are better attuned and more compliant to 


Third World needs and indigenous conditions. 


3.4 EVALUATION 


Evaluation is proposed to be carried out to a large extent by 
externally retained private-sector advisors. It would be the 
responsibility of the Policy-level authority of the Planning 
Group to appoint these advisers on the basis of a representative 
sample of programs and projects from each of the various channels of 
ODA disbursement. This level of evaluation, as distinct from project 
evaluations and financial analyses to test viability etc., would be 
for the purpose of assessing effectiveness from a developmental 


point of view. 


These advisory teams would work on the basis of self-generated data 
and information which should include and reflect all stages of the 
process from policy and planning through to delivery and operations 
after field commissioning. An essential aspect of their work would 
be to include the input of the Third World country directly 


involved. 


The Policy-level authority of the Planning Group would be respon- 
Sible for the communication of the findings of such evaluations to 
the Minister for External Relations and for implementation of any 


resulting recommendations throughout the entire ODA organization. 
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3.5 SUMMARY 


The salient features of the organizational model presented opposite 


(*) are: 


- it confers responsibility for planning on a well-identified working 
group; 

- it frees the professional specialists to concentrate on planning 
matters and maintain their sectoral expertise; 

- peer status relationships ensure appropriate consideration of all 
aspects and factors related to the planning process; 

- it identifies three philosophies of development assistance and 
establishes organizations designed to deal with each; 

- separation of delivery mechanisms for two of the types of assist- 
ance permits the establishment of private-sector style agencies 
that can be effective in the action-oriented delivery stages; 

- Advisory Boards for the delivery agencies, CANAID and CANINVEST, 
would be drawn largely from the private sector, permitting its 
greater integration into the ODA process; 

- CANINVEST's use of commercial funds makes increased resources 
available for ODA purposes; 

- the concepts embodied in CANINVEST permit a thorough follow-up to 
the feasibility studies undertaken through INC and CPPF; 

- the CANAID concept provides a means of intensifying aid to allevi- 
ate poverty in Third World countries; 

- field presence and "hands-on" working relationships in Third World 


countries are provided through the Regional Field Units; 


(*) A complete diagram of the new organizational model for ODA 


management is attached as Annex 1. 
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- the model allows for evaluation from outside agents using independ- 
ently generated information and reflecting a working presence in 
the field; 

- it provides for the establishment of relationships envisaged in the 
partnership concept; 

- it ensures that the trade networks essential to the development of 


the Third World are an integral component of ODA. 


Finally, continued participation of the private sector (both the 
profit and not-for-profit components) is seen in both the newly 
identified delivery channels as well as in the traditional 
government-to-government programs related to economic’ support, 


technical assistance and installation of physical infrastructure. 


Through the various agencies and facilities outlined above and with 
greater funding resources made available through the tapping of open 
market sources, expanded opportunities for private sector participa- 


tion would become possible with the proposed ODA Organization. 


A corollary result of the creation of CANAID and CANINVEST is that at 
any given time some twenty Canadians, renowned in their respective 
fields and representing all regions of the nation, would become acti- 
ve and responsible partners in the ODA program -- and doubtless advo- 
cates for it. Over a period of time, and with changing Board member- 
ship, an ever-increasing cadre of eminent Canadians would evolve as 


protagonists in the Canadian ODA program. 


3. 
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6 FINAL RECOMMENDATION 

summary, it is believed that a restructuring of the agency (CIDA) 
sponsible for Canada's Official Development Assistance Program is 
cessary for the following major reasons. 


To implement the "partnership" theme of the new strategy. 


To integrate the profit and not-for-profit Canadian private 


sector with line responsibility, into the ODA process. 


To increase the effectiveness of Canada's ODA programming and 


delivery to the benefit of the Third World. 


To provide greater focus and hence continuity, specialization and 


coherence to the Program. 


To enhance flexibility. 


is recommended that 


the proposal for ODA organization presented herein be _ taken 
under advisement by the Minister for External Relations, and 


furthermore that the proposal and its inherent components be 


committed to in-depth study with a view to implementation. 


(Recommendation # 28) 
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CONCLUSION 


The mandate which was granted the Task Force in October 1985 was a 
relatively broad one, but it was directed primarily toward questions 
of an operational nature. The principal concern was to formulate 
recommendations to improve the operational effectiveness and the 
developmental impact of Canadian ODA, and to encourage the Canadian 
private sector to offer even more dynamic contributions .»to our 


national effort in international cooperation. 


For that reason, this document could not discuss each and every 
problematical aspect of Canada's official development assistance to 
the Third World. There was very little attention given, for example, 
to the position of developing countries in the global economic 
system, and, in particular, to the trading and financial flows which 
exist between these countries and Canada. Development assistance is 
obviously only one aspect of the relationships which our country 
maintains with Third World countries. It might have been interesting 


to attempt to situate ODA within these larger relationships. 


The document also falls short in its treatment of the other major 
component of Canadian ODA -- multilateral aid. It adheres to a 
perspective which is a distinctly bilateral one. The mandate of 
the Task Force contained instructions which indicated clearly this 
direction. This bias is in keeping with the tendency to intensify 


bilateralism which is apparent among many donor countries. 


This report is based on a number of studies carried out by individual 
Task Force members. The analyses contained in these texts were not 
all incorporated in the report insofar as the studies constituted 


working documents prepared from many perspectives by individuals who 
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are primarily generalists. It was not considered advisable to annex 


these documents to the main report. 


That much said, the principal recommendations put forth are of an 
organizational order. What is proposed is nothing less than a 
major restructuring of that indispensable apparatus for managing our 
ODA which is CIDA. This reorganization is based on three key ideas 
which, simply stated, are the following: (a) separation of the 
operational divisions from those divisions concerned with planning; 
(b) reassertion of the value of the latter while connecting them in 
an organic way to the former; and (c) establishment of a multipli- 
city of equivalent operational divisions, granting to each one 
complete responsibility for implementing, from a partnership 


perspective, all the projects which pursue similar objectives. 


These measures are liable to increase substantially the developmental 
impact of our ODA, as well as the participation of the Canadian 
private sector. Medium-term planning is a necessity. Development 
assistance will be as indispensable in 10 or 15 years as it is now. 
Moreover, Canadians expect more leadership from their public institu- 
tions in the area of development assistance. The, efforts score all 
Canadians should be coordinated within frameworks that are widely- 
Known and coherent. The greater specialization of the operational 
divisions should also be beneficial. Each of them will gain in 
efficiency (with suitable management tools), and in ability to 
mobilize Canadian resources, but also in richness of analysis and 


experience. 


The committee had no intention of judging Canadian ODA in its present 
form. Its evolution over the past 15 or 20 years has been charac- 
terized by a desire to respond to, among other things, the expecta- 


tions of the various Canadian constituencies which participate in the 


= 1O0 


development of the Third World. This openness is entirely to its 


credit. 


But CIDA is now familiar with all of its constituencies. It has made 
the rounds of the various types of projects which deserve its atten- 
tion. The time has come to instill order in its programs, to clarify 
their objectives and to eliminate the undesirable competition which 
develops among them. This at least is the opinion of the committee. 
It hopes to have persuaded the political authorities who are respon- 
sible for Canadian ODA that the proposed reforms will provide it with 
a new vitality, as well as ensuring a revival of credibility at the 
international level. In the end, we must urge a restructuring of our 
ODA institutions to ensure the revitalization of Canada's 


development assistance programs. 
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ANNEX 1 


Diagram of the New ODA Management Structure 
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ANNEX 2 


Summary of Recommendations for ODA 


Summary of Recommendations for ODA 


IT IS RECOMMENDED THAT: 


1. “the Canadian International Development Agency take the necessary 
steps to better inform Canadians about aid policies which it 
applies to the various regions and countries of the Third 


World;" (page 28) 


2. “individuals, firms, institutions of higher education and private 
organizations in this country have a greater role in the 


preparation of aid policies;" (page 28) 


3. "the Agency bestow on the cross-sectoral concerns (ecological 
conditions, population programs, women and development) all the 
attention which they deserve, and that it demonstrate a greater 
concern for coherence in integrating its different approaches to 


development;" (page 31) 


4. "Canada disburse the bulk of its aid in the framework of country- 
to-country programming which, among other things, sets out the 
volumes of funding for the three major project categories and 
clarifies the orientations to be pursued in each of these 


categories;" (page 34) 


5. "the Canadian Government take the necessary measures to 
systematically achieve the objectives announced last February to 
contribute 0.5% of Canada's GNP to ODA from now until 1990, 0.6% 
by 1995, and 0.7% by the year 2000, while ensuring that a high 
level of quality is maintained in our present assistance to 


developing countries;" (page 37) 


6. “aid to the least developed countries (LLDCs) account for 0.15% 
of the GNP in upcoming years in the very near future;" 


(page 39) 


7. “Canada's multilateral contribution be reduced to 30% of our ODA 
by 1987-88, that the funds which are thus made available be 
transferred to the bilateral sector, and that the contribution 
of the bilateral programs to the least developed countries be 


raised to 40%;" (page 40) 


8. “the non-multilateral programs account for close to 70% of 
Canadian ODA and that the Canadian Government maintain its 
commitments to the international institutions which have been 
particularly effective and which have for many years benefitted 
by Canada's generosity, in particular the World Bank and the 
regional development banks, the research: centres and the World 


Food Program;" (page 42) 


9. “Canada gradually reduce cts bilateral food assistance, 
particularly to countries which have the agricultural potential 
to achieve food self-sufficiency (this recommendation does not 


bear on emergency situations);" (page 43) 


10. "the Agency take the necessary measures so that a _ public 
discussion among Canadians may begin on the advantages and 


disadvantages of food aid;" (page 43) 


11. "CIDA"S bilateral program “not° commit’ itself “to "delivery of" food 
aid’ until’ it’ is “able ‘to “megotiate, with “the “beneficiary 
countries, the establishment of measures likely to minimize the 


harmful effects of this type of aid;" (page 43) 


12. 


13. 


14. 


15. 


16. 


Hee 


18. 


19% 


20. 


"food aid be used in the context of integrated development 
strategies which have as their objective basic socio-economic 


development;" (page 44) 


"the title of "food aid" be reserved for emergency assistance 
operations and that all other food transfers simply be entered 


into the accounts as lines of credit;" (page 44) 


"category II be removed;" (page 47) 


"the number of principal aid-receiving countries be reduced to 35 
or 40 and that these 35 or 40 countries share among them 95% of 


non-multilateral aid;" (page 47) 


"two distinct lists of concentration countries be established;" 


(page 48) 


"the first list (list A) include 20 to 25 countries chosen from 


among the most disadvantaged countries;" (page 48) 


"70% of aid from the bilateral sector be allocated to the list A 


countries;" (page 48) 


"the B list of concentration countries include approximately 15 
countries which would share 25% of non-multilateral Canadian 


aid;" (page 49) 


"the remaining 5% of the Agency's non-multilateral funds be made 
available to countries which are presently eligible for aid but 


are not on either of lists A or B;" (page 49) 


21. 


226 


23% 


24. 


25.6 


26. 


"the overall Canadian content of the strictly bilateral projects 
(government-to-government) as a whole reach 45% or more and that 
the rules which must be applied to the two categories of 
participative projects be adapted to their pabcicular 


circumstances;" (page 56) 


"the government return to CIDA the option of carrying over into 
the next fiscal year, but only for one year, at least part of 
the funds which could not be disbursed during the year in 


accordance with the disbursement projections;" (page 60) 


"the Agency plan its non-multilateral operations according to a 


relatively optimistic scenario for budgetary growth;" (page 61) 


"Project officers be divided among the three operational 
divisions according to their experience and their particular 
specialty and that the same be true for some of the specialists 


in the current Professional Services division;" (page 65) 


"as soon as the studies are finalized, the regional planning 
units have the necessary authority to approve the commencement 
of bilateral (government-to-government) projects up to a Limit 


of financial commitments of moderate scale;" (page 68) 


"these operational divisions have the necessary Latrveude to 
approve the commencement of most of the projects submitted to 


them;" (page 69) 


27. "a complete re-evaluation be undertaken of CIDA's' personnel 
requirements and that this re-evaluation consider the 
recommendations in this report which propose a new ODA 
organizational model and which offer solutions for shortages of 


personnel;" (page 70) 


28. "the proposal for ODA organization presented herein be taken 
under advisement by the Minister for External Relations, and 
furthermore that the proposal and its inherent components be 
committed to in-depth study with a view to implementation." 


(page 97) 
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